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PREFACE 


HE extraordinary conditions of unemployment 
prevailing in the winter of 1914 and 1915, and 
the little real progress made in the organization 
of the labor market since 1904, the date of the first 
appearance of Out of Work, have led me to revise 
the data published at that time in order to make it 
describe accurately the unemployment situation 
of the present, and the remedial measures now 
undertaken or projected. I hope this presentation 
may serve in some way to bring about a codrdina- 
tion of the work now being done, to stimulate new 
activities, and to focus attention upon unemploy- 
ment as a national problem, looking toward the 
adoption of a governmental policy. 

In the preparation of the data and its formula- 
tion, I am especially indebted to my collaborator, 
Esther Everett Lape, and to the Committee for 
Immigrants in America. The Committee has 
not only unreservedly placed its resources at my 
disposal but has created a division on employment 
in charge of a counsel which stands ready to 
furnish further data and to consult with and ad- 
vise all organizations and persons who may wish 
to take up the practical measures, hereinafter 
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outlined, for the purpose of alleviating distress 
and preventing unemployment. 

Through the sympathetic interest and generos- 
ity of Mrs. Willard Straight many of the practical 
measures Outlined have already been put into 
operation and a station has been opened for the 
distribution of the unemployed from New York 
City. I hope this beginning will in a short time 
lead the government to assume the work of dis- 
tribution as well as other responsibilities in rela- 
tion to this great human and industrial problem. 


FRANCES A. KELLOR. 


January 29, 1915, 
95 Mapison AVENUE, NEW YorK CIty. 
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Out of Work 


CHAPTER I / 
UNEMPLOYMENT IN AMERICA 


AR has torn Europe asunder, shattered 
industrial activity and prosperity, de- 
stroyed industrial peace, and halted social insur- 
ance and other industrial welfare measures. Its 
first immediate effect in America has been stag- 
nation of business, disturbance of credit and an 
enormous increase in unemployment, especially 
among skilled and professional workers. There 
are thousands of dollars and hundreds of organiza- 
tions for relief in this immediate crisis, but practi- 
cally no agency for steadying the labor market, 
and at the same time providing work. Unem- 
ployment is not yet regarded as one of the factors 
that must be taken into account in the problem 
of industrial organization, and no adequate provi- 
sions have therefore been made for its representa- 
tion, such as credit has in the banking system, 
and treasury department, investments in the stock 


exchange and capital in boards of trade. It is 
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not strange therefore that the present intensifica- 
tion of unemployment is being met merely by 
increasing relief measures. 

Prosperous America has steadily and obsti- 
nately refused to admit that it has a genuine un- | 
employment problem, chargeable against industry. 
Publications establishing this fact have been 
frowned upon as harmful to business. Protest 
meetings and public discussion have received little 
encouragement. The unshakable belief of the 
American in the prosperity of his country and 
the prevalent delusion that every man willing to 
work can find steady work have prevented him 
from taking stock. The ease with which workmen 
have been drafted from foreign countries and the 
indifference which has permitted them to return 
to their home industries in slack seasons to spend 
their earnings have prevented industry from 
noting certain very important industrial changes, 
such for instance as the entrance of women and 
children into industry, covering losses in wages 
and in regularity of work for male earners and 
blinding many to both the growth and cost of 
unemployment. It follows that upon the subject 
of unemployment in this country, research is 
limited, knowledge circumscribed, and literature 
local or indefinite; the remedies, if there are any, 
are inadequate and antiquated. In a country 
where there is a commission or civic committee 
or trade organization dealing with every other 
social problem, the wilderness of unemployment 
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has remained unexplored, its waste has gone 
unchecked, its causes remained obscure. 

America’s persistent refusal to face existing 
conditions is partly due to certain illusions which 
exist in the popular mind: 

“‘Any man who really wants a job can get one 
of some kind.” The implication is that every 
man in a bread-line is aged, infirm, deficient, or a 
shirker. There is complete disregard of the fact 
that many fields of work are highly specialized 
and the standards exacting. Why, it is asked, 
for instance, should not every man shovel snow, 
provided the snow is obliging enough to come at a 
critical time, and in sufficient quantity to warrant 
equipping all the waiting thousands with snow 
shovels? In.the winter of I913-14 one county 
superintendent of the poor in New York State, 
somewhat distrusting the old tradition that any 
man out of work should be able to do anything 
that could be called work, asked for a physical 
examination of thirty men who were detailed to 
go ‘‘out on the road.”’ The physician that made 
the examination certified that twelve of the men 
were unfitted for the work in their present condi- 
tion, and that six others were organically unfitted 
for that particular work at any time. Another 
answer is found in a study of 2000 unemployed 
men in the Municipal Lodging House in New York 
City in the winter of 1913-14. Far from being 
incapacitated by age, they were in the very prime 
of life, thirty-six years being the average age. 


4 Out of Work 


Five per cent. of them were under twenty-one 
years of age, and only 127 were over sixty years. 
Only twelve per cent. showed actual evidence of 
defective mentality; forty per cent. were skilled 
workmen. The superintendent of the lodging 
house summarizes the investigation thus: 


About thirty-five per cent. of these homeless men 
are unemployable. This included habitual loafers, 
the confirmed beggars, those physically disabled, the 
mentally deficient, the infirm from age, and those 
handicapped by the loss of amember. The remaining 
sixty-five per cent. are employable—willing and able 
to work. More than half of these are skilled and, 
evidently, are reserve labor out of place and out of season. 


“You can always get work on a farm.” This 
popular theory ignores the seasonal and isolated 
nature of farm labor, the growth of manufacture, 
and the differences in wage rates. It minimizes 
the fact that it is often impossible for the laborer 
to pay for transportation to the places where 
farm work exists. It ignores the more obvious 
fact that there is no farm work in winter. The 
theory is as little tenable as the dictum ‘‘Anybody 
can raise chickens,” the fallacy of which now 
perhaps needs no comment. 

‘“‘But so far as the women are concerned—any 
girl can get housework!’’ This is based on the 
knowledge that good houseworkers are in demand, 
but ignores the fact that factory workers are often 
no more fitted to do housework than housewives 
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who know nothing about housework are fitted to 
direct them. In times of industrial depression, 
moreover, the first economies are practised within 
households. During the winter of I914 many 
housewives did their own work or reduced their 
staff; and a considerable number of unemployed 
women were household workers, set adrift in this 
way for the first time in many years. 

Finally there is the triumphant ‘‘Stop immigra- 
tion.”” The advocates of this remedy for unem- 
ployment apparently do not know that although 
the highly skilled trades engage few immigrants 
in New York State, sixteen per cent. were re- 
ported by the unions as unemployed in 1913. Of 
the already mentioned 2000 cases at the Municipal 
Lodging House in New York City, about forty 
had been in the United States less than three 
years, while only nine per cent. had been in the 
city less than one year. The average time of 
residence in New York City proved to be thirty- 
two years and four months. Certainly these 
were native sons. Moreover, the forty per cent. 
of skilled workmen at least had not been displaced 
by immigrants. And, on the other hand, the 
ranks of ‘‘hoboes’’ include few recent immigrants; 
rarely do they beg at the back doors of American 
homes. 

Is there a genuine unemployment problem in- 
herent in our industrial life, of sufficient importance 
to be dealt with by business, labor, and govern- 
ment, or is there simply an increasing body of 
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vagrants for the police to handle, and of unem- 
ployables for whom charity should furnish relief? 

Such questioning as this is formulated more 
clearly by the rude shock this country has re- 
ceived in the European war and by the subse- 
quent realization of America’s dependence upon 
international markets. Just as a _ shirt-waist 
factory fire was a sad prerequisite for fire preven- 
tion laws, a Titanic disaster a tragic preface to 
safety on the sea, a holocaust at Calumet and a 
massacre at Ludlow heartrending antecedents to 
a more authoritative knowledge of labor conditions, 
so, it seems, may the present war be a tragic agent 
for arousing America to the menace of unemploy- 
ment. Before it, unemployed men had invaded 
churches, asking for shelter and work; babies had 
clamored for places in bread-lines; armies of men 
had started out to march to Washington to regis- 
ter a protest, and men had been shot down in 
hop-field riots. None of these things, however, 
served to focus public attention upon unemploy- 
ment as an industrial evil. The employed, from 
the vantage point of a job, and the employer, 
secure in his investment, have held placidly to 
the old tradition that there was plenty of work. 
Even the unemployed, tramping the streets for 
jobs, have cherished the traditional faith of a new 
country famed for prosperity, and had their fears 
lulled to sleep by the first temporary job. The 
‘“‘won’t works,” feeling secure in America’s gen- 
erous but not too inquiring liberality and lax 
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regulations of vagrancy, escaped both work and 
discipline. The men on the firing line who urged 
action were regarded not as prophets but as 
agitators. 

But so many ‘“‘steady jobs”’ have been lost that 
the most complacent believer in prosperity is 
abandoning his belief that unemployment is a 
matter of morality rather than of industry. When, 
for instance, he read in the newspaper one mérning 
in the winter of 1913-14 that 325,000 men were 
out of work in New York City alone, he may have 
felt some annoyance at the perpetrator of statistics 
so disturbing and at the shiftlessness, if not the 
immorality, of those that furnished any reason 
for being included in that count; but he found 
less satisfaction or peace of mind than formerly 
in so expressing his opinion. Somewhere lurked 
the fear for his own job and family. 

Close upon these revelations followed others 
which further threatened his complacency. Nightly 
the New York City Municipal Lodging House was 
overtaxed to double its capacity, and the city’s 
icy piers overcrowded with sleepers, even the 
Morgue opened that the homeless living might 
sleep beside the unknown dead. There were new 
faces every night; it was a shifting crowd. Where 
they slept on the other nights, and what moves 
they made to find a corner or to find work is a 
question answered only by the resourcefulness of 
the individual sufferers and the incidental kind- 
ness of citizens more fortunate than they. Settle- 
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ments served as lodging-houses though they had 
nothing better to offer than newspapers for sheets 
and floors for beds. 

‘“‘Swept out with the sawdust in the morning,”’ 
laconically answered one man when asked where 
he was living. While city authorities and civic 
societies debate whether unemployment is a relief 
or an industrial matter, and whether shelter 
without a work test will pauperize the homeless, 
the back rooms of saloons are the actual refuge 
for many. Fourteen hundred and twenty-six 
unemployed and homeless men were found sleep- 
ing in ninety-four saloons during one investigation 
in the winter of 1913-14 in New York City. The 
man that has a nickel gets a drink, a free lunch, 
and a spot on the floor in the sawdust; and 
perhaps this is the best nickel’s worth and the 
cheapest, warmest, surest, and cleanest guarantee 
against freezing in many cities to-day. If he has 
no nickel the saloon-keeper checks up his promise 
of future patronage,—a promise he is pretty 
certain to keep. Moreover, the saloon-keeper 
knows the contractors, the city officials, and the 
head waiters, and can manipulate more jobs than 
the best employment agency in existence. He is 
ready to listen to a tale of woe, to make a small 
loan, to provide food—in short, he is a genuine, 
if interested, friend of the ‘‘down and out’”’ man. 
It is grimly significant that in 1913-14 the New 
York State Excise Department found it necessary 
to deal with this subject at some length. It made 
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recommendations for relief including the establish- 
ment of municipal lodging-houses, at the same 
time emphasizing the point that until such lodging- 
houses are adequately established, it is futile to 
call for the closing of the saloons to the homeless. 

One reason for the popularity of the saloon as a 
lodging-place is found in the answer of one of the 
men in the bread-line, toa question as to where 
he expected to sleep: ; 


Saloon for mine [said he], I’ve been staying at 
some of the Missions, but you see, most of them want 
you to get converted every night before you get a 
bed, and those that whoop up the penitence most are 
on the preferred list for pew seats. I don’t know but 
what the saloon’s a bit more honest with God—for 
me. And then it’s handier—you can make connections 
better. 

For it’s a funny system, this,—you can’t get both 
a bed and meal together in this town. You can’t 
hit the bread-line until midnight and every bed is gone 
at 9:30, and the Mills Hotels beds are gone at 3:30 
in the afternoon, and then at five in the morning,— 
and that’s pretty late,—you have to get in line and 
start answering ‘‘ads’’ or get left. 


The eager, silent, shivering line waiting in the 
still dark winter dawn outside every newspaper 
office in the city for the advertisement sheet, hot 
from the press, is certainly not recruited from sloth- 
ful sleepers. ‘‘If I could tell you,” one of these 
men said, ‘‘how often I have got down here early 
and the thousands of miles I have tramped answer- 
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ing advertisements, only to find hundreds of men in 
line or turned away before me, you’d get some idea of 
what this disorganized advertising business means 
to us. Also you’d know how much I want a job!” 

‘‘T left the Bowery bread-line at one in the morn- 
ing,’’ said one man, ‘‘and walked up to 125th 
Street so I could get a newspaper up there early 
and find a job in that vicinity, and so get ahead of 
the fellow that waited in Park Row and then had 
to hoof it uptown.’”’ One opportunist in the news- 
paper line made the brilliant discovery that by 
paying one of the pressmen a quarter he could get 
advance sheets of advertisements, and get out to 
the job before the rest of the line got their papers. 
It is characteristic of our wasteful methods that 
in periods of unemployment hundreds of men 
answer each promising advertisement and there 
is no way to stop the stream which may keep up 
for days. Few advertisers know how to state 
their requirements, and only after spending time 
and carfare do applicants learn that an important 
requirement has been forgotten. Desperation, 
hunger, cold, and the bitter consciousness of 
dependent families, lead men to tramp long dis- 
tances in the hope that they can do work for which 
under other conditions they would know they are 
not qualified. Men capable in times of employ- 
ment are weak, improperly clothed, and the very 
want in their faces makes an unfavorable impres- 
sion upon men who would hire them under other 
conditions. 
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Sometimes [said one man], I walked all night in 
the hope of seeing “‘ DISHWASHER WANTED” in a window 
somewhere. I’ve done that twenty nights since the 
middle of December [this was February]. Some- 
times I got converted and got a bed and a meal ticket. 
Once—in the day time—I actually landed a dish- 
washer’s job for the next day. I couldn’t get a bed 
that night until 1 a.M., but I left a call for five in the 
morning, and I woke—at nine. I jacked them up 
at the lodging-house office, for I was pretty sore at 
losing out on the first nibble for four months. But 
they said they had called me three times and couldn’t 
get me waked up. Forty hours without sleep and 
food had left me so exhausted that I actually couldn’t 
cinch a job when I got it. 


A few men told of trying employment agencies. 
Few of these, however, are free, and those that 
are free are usually limited in their scope and in 
the variety of occupations with which they are 
concerned. In private agencies, the man with 
the fee is on the preferred list and the man without 
the price of bed or breakfast is on the waiting list. 
‘“The only place a man can get a job in this town,” 
said one of the pier sleepers, ‘‘is at an agency 
where you have to pay ten per cent. of your first 
month’s wages, and I haven’t even the car fare to 
get there.” 

These are the stories of individuals. Their 
significance lies in the fact that they are typical 
of a widespread condition. The gatherings of the 
unemployed in which these men were found were 
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not the isolated experiences of a few winter nights 
or confined to a few centers. Night after night 
it was that nearly two thousand besieged the 
Lodging House in New York City, that 1400 lay 
on the city’s ferry-boats packed together like 
sardines in quarters where the odor from the dirty, 
restless men made sleep well-nigh impossible. 
Probably few of these that saw in their newspapers 
at breakfast the cartoonist’s sketch of the ‘‘ Wreck- 
reation”’ pier knew that six hundred nightly 
stretched out there for rest. Only the very early 
risers saw them coming every morning from the 
piers, docks, stables, and back saloon doors, brush- 
ing off the sawdust and hurrying stiffly off. More 
stiffly still came farm-hands waiting for spring 
jobs, whom a benevolent employment agent 
allowed to stay in his waiting-room all night— 
250 of them at one well-known agency—standing 
up, however, since to lie or sit down would mean 
turning someone out in the cold. } 
Through the day, making a sorry pretense at 
merging in the life of the city, the army kept in 
motion, tramping toward the job with which 
they never caught up, or, exhausted, crowding 
the park square benches, courting the pale winter 
sun, or standing in the aisles in a free reading- 
room—seizing any excuse for indoor shelter any- 
where. But the night was all theirown. Sharply 
defined from the well-ordered citizens possessing 
a home and a job, they maintained their separate 
vigil while the city slept. Somewhere in the city 
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many of these men had families—but unemployed 
men cannot pay rent for a home. In eviction 
cases unemployment has so frequently been the 
reason for non-payment of rent that in New York 
City a committee to deal with such cases has 
been formed by some of the justices before whom 
such cases come. 

And what of the silent sufferers? Women did 
not stand in bread-lines or frequent municipal 
lodging-houses, stations, and saloons. Men that 
had homes often gave up their beds, families 
““doubled up”’ and untold sacrifices were made 
that hundreds of unemployed women might be 
kept off the streets. The statement was not 
infrequently heard from a working girl: ‘‘ My sheet 
costs me $1.50 a month,’”’ meaning that she paid 
this for the privilege of sleeping with one or more 
children or with other women. This helped the 
family in distress and helped her tide over the 
slack season. Women that had not worked before 
silently took the places of men that could not find 
work. Lonely, elderly women sat in their little 
lodging-house rooms and wondered whether they 
would be allowed to stay there for one night more, 
and if the morrow’s tramping would bring forth 
the work as yet unsighted. In New York down 
in a little crowded room on Washington Square, 
women stood in line and besieged a little sewing- 
room started by the Conference on Unemployment 
Among Women for the chance to earn enough 
food to enable them to gain sufficient strength to 
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hunt for work, and sufficiently decent clothing to 
make themselves prepossessing candidates for it. 

Hundreds of children, withdrawn from school 
by the sharp urge of poverty, formed what was 
practically a baby’s bread-line. One of the news- 
papers started a fund and distributed bread from 
two until four in the afternoon. Before the doors 
were opened the children heckled the policemen 
that held them in line, and when the door opened 
the inside of the shop looked like a miniature 
football scrimmage. Many of these were babies 
of from four to ten years of age, too young to go 
to school, but old enough to forage for family 
supplies! 

The scrimmages elsewhere were not always so 
harmless. In New York City the Industrial 
Workers of the World advanced upon the churches 
in an appeal—or rather a demand—for aid, shelter, 
and work. Some of the churches closed their 
doors in fear, others did not think that the demand 
came within the province of the church, while 
others opened their doors, feeling that the call was 
a just one. The leader of the church invasions 
is now serving a year in prison, but there is as yet 
no church report which deals with the unemploy- 
ment situation in New York so effectively as does 
that of the State Excise Commissioner. 

From the Atlantic to the Pacific the situation 
was the same, however various its manifestations. 
While the young leader of the Industrial Workers 
of the World was being sentenced in New York, 
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Chicago was quelling a riot and California was 
dealing with an ‘‘army of the unemployed.”’ 
Fifteen hundred to two thousand men constitut- 
ing this army demanded from the Governor 
transportation to Utah on their way to make a 
protest at Washington. They were dispersed by 
the militia. By what route did the honest men 
seeking jobs get into this group? 

In Wheatland, California, a hop-grower, in 
order to get pickers at the lowest possible wage, 
advertised alluringly throughout California and 
even in Nevada. Within four days about 3000 
people arrived at the ranch—1500 more pickers 
than the number of drying ovens made possible. 
On a low, unshaded hill they camped together, 
workers and non-workers, made up of aliens, 
typical Western American casual and migratory 
workers, a few American ‘“‘hoboes,”’ and many 
American families of the better middle class for 
whom the hop and fruit seasons often furnished 
a ‘“‘country vacation.” At least one half of the 
campers were destitute. Many of the 1500 for 
whom there was no work had spent their last cent 
to get to the ranch and had now no choice but to 
camp there, waiting for a chance to get in a stray 
half-day’s work, or possibly to succeed workers 
who, from time to time, left in disgust. The living 
conditions of the camp soon made it unfit for 
habitation. There were nine toilets for nearly 
three thousand people, there was no provision 
for removing garbage, the wells were often pumped 
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dry by the time the sun rose, and the campers had 
either to go to town for water, or to distant wells 
among the ranch buildings. However, a glass 
of water could be obtained by those who bought 
stew, and the boss’s brother had secured a lemon- 
ade concession! Into this group of famished, idle, 
dissatisfied men and women came the Industrial 
Workers of the World. The climax was a riot 
in which four people were killed. 

These localized manifestations of unemploy- 
ment in various parts of the country were but the 
most spectacular signs of a really prevailing con- 
dition. Had it been possible to take a bird’s-eye 
view of the industrial map of this country, there 
would have been disclosed a less obvious, but 
more constant and more sinister manifestation in 
the straggling, confused, and disorganized lines of 
casual and seasonal workers ceaselessly picking 
their way over the face of the United States. 
More than riots, more than armies marching on 
to Washington are these lines of the temporarily 
employed a constant index to a prevailing national 
situation. Some of them are always hunting the 
elusive steady job; some are merely trying per- 
petually to fit their equipment successively to 
various seasonal trades. Sometimes they have 
worked out a fairly definite circuit, from factory 
to cranberry bog, from labor camp to ice camp or 
to the home country in winter and back in the 
spring. Or, lacking such a scheme of rotation, 
they simply move on and on in a jagged line, which 
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starts from the steamship dock for the foreigner 
and from the freight-yard of the city for the native, 
and covers from spring to spring the camp, the 
mine, the factory, the saloon, the municipal 
lodging-house, the hospital, and not infrequently 
the jail. 

From the beginning of this country’s history 
the ‘“‘mover on”’ from the Atlantic coast to the 
western frontier has been a dramatic figure.‘ He 
is a manifestation of an eternal type, we are re- 
minded, and is not a recent economic product. 
But it is not merely a spirit of adventure, not 
merely the impulsion of restless feet that drives 
many a steady workman ‘“‘laid off” in a railroad 
shop or factory from one town to another, seeking 
an opening in another factory in his trade, in an- 
other railroad shop, or failing that, in allied in- 
dustries such as machine shops or steel works. 
Meanwhile, as his entry into a town and an open- 
ing in his trade there usually fail to coincide, the 
only possible thing to do seems to be to move on; 
and move on he does until it becomes a habit 
and he is classed with the “‘drifters”’ of the earth. 
It is undoubtedly true that nowhere else in the 
world is there so much ground covered in the blind 
pursuit of work as there is in these United States. 

After a continued experience of this sort, the 
drifter is likely enough to adopt one of three 
courses; he may take to roving as his normal 
routine and eventually degenerate into ‘‘hoboism”’ ; 
or take account of stock and decide on a new pro- 
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fession, the journeyman tailor, painter, or me- 
chanic becoming a timber cutter in the northwest, 
or a worker in the lignite mines and cement fields 
of Texas, or any sort of hand in a thriving factory 
in the newest town he has struck. From one 
point of view this adaption to things as they are 
may be morally most commendable; from an eco- 
nomic point of view, and too often from a human 
one also, it merely indexes a waste of abilities 
diverted from their normal exercise. Lastly, the 
seasonal or casual worker that fails to make a 
sufficient number of connections with the varieties 
of work he can do may easily become one of the 
visionaries of the earth, that people the ‘‘boomed 
towns” of our prairies; or that vainly urge the 
arid acres of our foothills to yield their increase; 
or that follow in the wake of every new develop- 
ment, almost anticipating the report of a new 
discovery of oil in Oklahoma, or the establishment 
of a new factory in Texas. 


The answer to the question, ‘‘Who are the un- 
employed?” may vary at different times; but in 
America no matter how many other factors are 
comprised in the answer these two will always 
be prominent: the casual worker who is left to 
bear the burden of unorganized industry, and the 
migratory worker who is a thoroughly important 
asset as he goes from State to State moving the 
nation’s crops but who must make his own ar- 
rangements for much of the year as best he can. 
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It is peculiarly American that recognition of 
the unemployment problem in this country will 
be dependent upon proving that its volume is 
great. How much unemployment is there? 

It is peculiarly American also that there is no 
satisfactory answer to this question. This was 
made most humiliatingly apparent in the win- 
ter of 1914 when all over the country people 
were asking: How many are out of work? ‘Who 
are the unemployed? What is the matter with 
America that hundreds of thousands of unskilled 
workers have to find jobs or change jobs annually? 
Why are cities congested in winter and farms idle 
in summer? Why do children ready for work 
crowd certain employments and end their lives 
in blind alley trades having no industrial future? 
Why are operators turned away in the sewing 
trades when homes are being abandoned for the 
apartment hotel because there are no servants? 
Why in non-perishable goods trades must skilled 
workers look forward to long months of idleness 
or leave their homes and families to find other 
work? 

Upon this question, ‘suddenly become acute, 
as to the extent of unemployment in America, 
the records of the nation and states are compara- 
tively silent. Because this country cannot afford 
to publish the census returns of 1910 upon the 
subject of unemployment, the latest comprehen- 
sive data is fourteen years old. Imagine the 
Department of Agriculture’s furnishing crop re- 
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ports so antiquated! We have for our guidance 
only estimates that are local, haphazard, or out 
of date. They establish little, but they imply 
much. 

The 1900 Federal census shows that 22.3 per 
cent. of all persons having gainful occupations 
were not working, either at their particular occu- 
pation or at any other, at some time during the 
census year. Over 2,600,000 men and nearly 
500,000 women were out of work from four to six 
months, and over 500,000 men were out of work 
seven months or over. The report on unem- 
ployment summarizes its tables as follows, showing 
the number of persons unemployed in various 
occupations: 


It appears that approximately four persons out of 
five who claimed gainful occupations were continu- 
ously employed throughout the census year, while the 
fifth person was idle for a period varying from one to 
twelve months. 


In 1901 the Federal Bureau of Labor made an 
investigation into the cost of living of 25,440 fami- 
lies of workmen or persons on salaries of not over 
$1200 a year distributed over the United States. 
The report shows that about half—4g9.81 per cent. 
—of the 24,402 heads of families were idle for 
part of the year. 

The Geological Survey reports on coal mining 
from 1890 to 1910 show that workmen in bitu- 
minous mines lost from 22 to 43 per cent. of their 
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working time annually, and workmen in anthracite 
mines from 23.7 to 50 per cent. disregarding the 
year 1902, when the great strike took place. 

The Wainwright Commission in New York 
State, appointed in 1909 to inquire into the ques- 
tion of employers’ liability and other matters, said 
in its report on employment: 


There are no statistics available from which to 
compute the actual number of those without work. 
From the evidence before us we can say with certainty 
only this: That there are at all times able-bodied 
wage-earners out of work in every city of the state; 
that the number varies from month to month and 
from year to year; that it grows larger during the 
winter and during the years of industrial depression, 
and reaches tremendous proportions every fifteen or 
twenty years. A conservative estimate would be that 
in ordinary years of business activity the least number 
out of work is three per cent. of the wage-earners 
regularly employed in the industries of the State, 
while during the winter months the number would 
rise to 8 or 10 per cent. Ina year of business depres- 
sion like 1908 the number out of work ranges from 
15 to 40 per cent. These estimates do not include 
all the unemployed. Over and above the percentages 
here given are the beggars, tramps, and vagrants, 
who have entirely dropped out of our industries. 


Significant in this connection are the figures for 
union labor. The New York State Department 
of Labor collected reports each month during the 
ten years I90I-1911 from organized workmen, 
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averaging in number 99,069 each month. It 
was found that the average number unemployed 
each month was 14,146 or 18.1 per cent. These 
men, it is to be remembered, were organized 
skilled workmen—not unskilled casual laborers. 

Official bulletins published by the Commis- 
sioner of Labor of New York State show that the 
percentage of unemployment among union work- 
men was greater in the fiscal year from September 
30, 1912, to September 30, 1913, than in any other 
year since 1896, with the single exception of 1908. 
16.1 per cent. of the union men reporting to the 
department were idle on September 30, 1913. 
Through the winter this percentage rose steadily. 
On December 31, 1913, it was 38.8 per cent. The 
percentage of unemployed from July to December 
was 22.7 per cent.—nearly equal to that in 1908, 
when it was 22.9 per cent. Ninety-two per cent. 
of this enforced idleness was due to lack of work, 
and only 2 per cent. to labor disputes. These 
returns represent 300 different trades or branches 
of trades. The increase in unemployment was 
especially heavy in the building and clothing 
trades, which are also the two largest groups with 
union membership. 

These are the figures for New York State. In 
New York City the percentage was even higher— 
45.5 per cent. at the end of December, 1913. As 
two-thirds of the union members in the building 
industry and over 90 per cent. of the members in 
the clothing trades live in New York City, the 
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number of unemployed in the city reached a very 
high mark. The activities of various unions in 
the matter of furnishing relief were unusual. The 
six unions of Jewish bakers on the East Sideassessed 
each of their members who was working one 
dollar a week toward a fund for unemployed 
members. At least one, and probably a number 
of the garment trades, assessed their members 
five per cent. of the weekly wage to be devoted to 
the same purpose. The organizer of the United 
Hebrew Trades estimated that about 75,000 men 
were idle on the East Side, including several thou- 
sand in the seasonal trades who were habitually 
idle at this time. 

Manifestly with national data fourteen years 
old, with State data limited to skilled workmen 
in unions, with municipal records consisting of 
reports from miscellaneous lodging-houses, mis- 
sions, bread-lines, and relief organizations, and with 
no records available from the industries themselves, 
no trustworthy statement can be made of either 
the volume of unemployment or of the area over 
which it is spread, to say nothing of its nature 
and causes. 

In these circumstances, estimates placing the 
number of unemployed high have naturally been 
eagerly denied in some quarters. This is true 
of the already mentioned estimate of 325,000 
unemployed in New York City alone in the winter 
of 1913-14. As a result of the discussion that 
ensued, and the allegation by rival party papers 


24 Out of Work 


that the present administration was the cause of 
the prevailing unemployment, the Federal Indus- 
trial Relations Commission, a temporary body 
appointed by the President to ascertain the causes 
of industrial unrest, decided to test the reliability 
of these figures by a census of the unemployed. 
Apparently without consulting the govern- 
ment experts who formulate schedules and make 
a business of gathering statistics, the Commission 
asked the chiefs of police in cities to have the 
captain of each district fill out the following 
schedule and return it to the Commission: 


1. How many unemployed men do you estimate 
there were in your precinct on March 3, 1914? 

2. How many are residents of your precinct? 

3. How many are skilled workmen? 

4. How many are foreigners? 

5. How many of the unemployed in your precinct 
do you believe are honestly hunting work? 

6. How many of the unemployed in your precinct 
do you believe find odd jobs in your precinct? 

7. Where do the unemployed men, who have no 
homes in your territory, sleep at night? 

8. In your experience does unemployment in- 
crease the amount of crime? 


As this census is typical of the hurried, ill- 
advised way in which much of our investigation 
is done, and as it is likely to be given considerable 
current political value, as the latest data, it is 
well to call attention to certain characteristics 
of the inquiry: 
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So far as is ascertainable no uniform instruc- 
tions accompanied this schedule. “What were the 
common denominators of ‘‘estimate?’’ Did they 
include a house to house canvass; did they include 
employment agencies and lodging-places; did this 
take account of wage-earning children, and what 
was done to verify the information? To what 
extent were rumors and guesses included? _, 

The reports do not indicate that there was any 
common understanding among the enumerators 
as to the terms used. Did unemployment in- 
clude men with a few days’ work each week and 
those doing odd jobs or piece-work? What 
trades were covered by ‘“‘skilled workmen” and 
was the record in each case based on previous 
training and profession or the last position held, 
or neither? Did the term foreigner include the 
naturalized alien or not? To illustrate from some 
of the returns: : 

In one report on 1000 unemployed, 800 are 
recorded as skilled workmen, but 900 are recorded 
as foreigners—an unusually high percentage of 
skilled workmen among foreigners. On the ques- 
tion of the amount of unemployment, the exclu- 
sion of women, of whom there are over 8,000,000 
wage-earners in the United States would invalidate 
this report as an accurate statement of the unem- 
ployment situation in this country. It is also 
difficult to comprehend just how the captain 
counted the thousands of men who sleep in saloons 
at night and tramp the street by day looking for 
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work, or sleep in employment agencies, outbuild- 
ings, and in the by-ways of cities where no records 
are kept. One report says in answer to question 7, 
‘‘150 have homes in this section, 70 in other sec- 
tions and 50 in public lodging-places about the 
city.” Were the 120 counted twice? If not, by 
what process was duplication avoided? In an- 
other report one captain says ninety-erght per 
cent. are residents of his precinct, but replies 
under question 7 that all live in their own homes 
in his precinct. Two per cent. are lost somewhere 
between ‘‘residents’”” and ‘“‘homes.” On _ the 
question ‘‘How many of the unemployed in 
your precinct do you believe find odd jobs in your 
precinct?’ one captain replied: ‘“‘None, except 
the forty-five who would not work.” If this is a 
fair sample of the replies, the publication of the 
data will be awaited with interest. 

As a result of this canvass New York City 
estimates were reduced from 325,000 to 96,000 
and a public statement was issued to that effect- 
This is one of the illustrations of the influence of 
political expediency upon statistics. 

Some of the states have made studies or kept 
records of placements by public agencies. These 
at best give information for but a small locality, 
and it is difficult to ascertain their accuracy. For 
instance, the Massachusetts Committee to In- 
vestigate Employment Agencies reported that it 
had investigated 666 cases that the public employ- 
ment agency had recorded as ‘“‘hired’’ and had 
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found that from 14 to 36 per cent. of them were 
not hired. This is a considerable percentage of 
error in so vital a matter. 

If there have been negligence and carelessness in 
gathering data on unemployment, there has been 
more than indifference to the necessity for defining 
the subject, and for distinguishing the employable 
from the unemployable. Yet it is difficult to see 
how any estimate of numbers, or any generaliza- 
tions as to extent or causes of unemployment can 
proceed upon a basis that does not sharply differ- 
entiate these two classes. The first presents an 
industrial problem. It includes those unemployed 
persons able and willing to work, those who are 
ready to enter industry for the first time, the 
victims of maladjustment who may seldom actually 
join the ranks of the unemployed but who are 
constantly in process of change from industry to 
industry or who are engaged in seasonal or casual 
work, those who are under-employed, the short- 
time men who accept reduction in hours and pay 
rather than be thrown out entirely, etc. These 
constitute a constant unemployed group with 
which we are here concerned. 

The second class, the unemployables, presents 
primarily a relief problem. They cannot be 
made a charge upon industry, nor can the problem 
be solved by organized business. Whenever this 
has been attempted in any large measure, it has 
tended to disorganize the labor market, to lower 
the efficiency of the industry and to bring about 
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endless controversy. Typical of this class are 
vagrants that will not work, persons incapacitated 
for work by old age or illness (not due to industrial 
accidents and diseases) the handicapped such as 
cripples, defectives, mothers that must keep their 
children with them daily while they work, con- 
victs, girls and boys on parole, and those that are 
inefficient or defective for some non-removable 
cause. These are temporarily or permanently 
out of the normal industrial field. Many are 
capable of some form of work, but require special 
organizations or personal arrangement to adjust 
this. Some are defectives and require institutional 
care. Some are physically unfit and need to be 
brought up to a better standard, while others 
require relief. Obviously this group requires a 
different examination and treatment from that 
contemplated here. 

The initiation both of immediate and long-time 
programs of constructive action is the primary 
purpose of this book. Some limitation, therefore, 
must be set upon so unwieldy a subject as unem- 
ployment. So far as practicable, it is treated as 
a problem of industry, and limited to those who 
are able and willing to work. 

Even within this field, exceptions occur. First, 
it refers primarily to those that work for wages. 
Any pronouncements concerning the professional 
class for which there is a complete lack of data, 
will be highly speculative. Obviously also those 
on a strike cannot be included, because other 
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issues are involved and the unemployment is not 
involuntary. 

Unemployment, then, as here used, is involun- 
tary idleness, not due to refusal to accept a wage- 
rate lower, or conditions less favorable than those 
in which the workman is habitually employed, or 
those obtaining by reason of existing agreements 
between associations of employers and employees; 
or, failing such agreement, than those generally 
recognized in the district by good employers. In 
other words, the workman involuntarily idle who 
refuses work in which he is customarily employed 
because of the lower wage-rate or less favorable 
conditions is not by this act transferred to the 
unemployable class. 

Since America has taken neither the trouble 
nor the expense to determine the extent and nature 
of its unemployment problem, it follows that the 
causes of unemployment must be wholly specula- 
tive so far as this country is concerned. There is 
a long list of so-called popular or unpopular ex- 
planations, as you please, which include: monopoly 
of land, the prevailing wage-system, politics, and 
loss of business confidence, ‘‘psychological”’ de- 
pression, the tariff, convict labor, patent laws, 
immigration, minimum wage, child labor, mechani- 
cal inventions, entrance of women into industry, 
trusts and labor organizations. Advocates are 
many who claim that any one of these, or a com- 
bination of them will explain the prevalence of 
unemployment, The International Conference 
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on Unemployment, in the course of its three years’ 
investigations, has been presented by its members 
with a number of different theories upon which 
there is as yet little agreement. America has not 
contributed much to the formulation of these 
theories, and there is still to be set forth for this 
country an analysis of conditions which will 
establish indisputably the causes of unemployment. 

There is much more agreement as to the social 
effects of unemployment; results rather than 
causes, indeed, have claimed our attention. It is 
admitted that casual labor is one of the most 
direct routes to vagrancy and pauperism because 
the habit of regular work is easily lost, and with 
it are lost self-respect and confidence, so that when 
opportunity comes the workman may not be em- 
ployable; that uncertainty of income demoralizes 
housekeeping methods and standards of living and 
leads to shiftlessness and misery; that a feast or a 
famine is a ruinous existence; that children brought 
up in such surroundings are stunted, under- 
nourished, inadequately clothed, morally weak, 
and do not have the opportunity to enter trades 
with a promise of a future in them; that vice 
and immorality increase with unemployment; that 
the wearying search for labor day after day de- 
stroys the moral fibre; that periods of unemploy- 
ment impair technical skill; that precariousness of 
employment leads to intemperance and gambling; 
that a large expenditure in prosperous times does 
not compensate for the privations and depression 
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of unfavorable times and is not conducive to 
habits of thrift; that the dread of losing a job 
impairs efficiency and destroys happiness; that 
the sense of being useless and thrown out of the 
routine of life is a shock which leads to rapid de- 
terioration, and that a succession of jobs gradu- 
ally blunts fidelity, zeal, and disinterested effort. 
Aside from these obvious results of unemployment, 
the cost to industry in the waste of men thréugh 
lost time and maladjustment and deterioration, 
in the loss of skill and in cost of supervision are 
beyond calculation at this time. To communities 
the cost is not less. No community can safely 
carry large numbers of unemployed men and 
women deprived of normal activities and therefore 
susceptible to harmful influences, and unable 
without their earnings to maintain a decent stand- 
ard of living for themselves and their families. 
Mr. Sidney Webb, speaking of conditions in Eng- 
land, says that while casual laborers and their 
families constitute one-tenth of the population, 
they are responsible for four-fifths of the problems 
with which the health officers have to deal. 

The European war has intensified very greatly 
the problem of unemployment, has increased its 
range of variation, and is testing to the utmost 
America’s capacity for adjustment. The lack of 
raw materials, the stopping of exports, the falling 
off of the shipping trade have challenged American 
industry in many directions. Again rumors are 
rife as to just what is the extent of the present 
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unemployment. Five hundred thousand are re- 
ported to be out of work in the Pittsburg district, 
the same number in New York City. What the 
figures for these sections and others really are, 
nobody knows. But so pressing are the local 
manifestations in many places that recognition 
is not lacking that, whatever the numbers may be, 
they are great. For the first time there is a general 
tendency among municipalities to provide public 
works. Everywhere relief agencies are combining. 
Two cardinal facts stand out in the present situa- 
tion: first that there is undoubted need for imme- 
diate relief measures on a large scale; and secondly 
that the rapid transition from a normal immigra- 
tion to a dearth and then to a probably enormous 
increase, and the transition from feverish activity 
in some industries to stagnation in others require 
a peculiar mobility in labor and a flexible organ- 
ization of the labor market not characteristic of 
America. 

By the present situation, therefore, as well as by 
signs evident long before it we are forced to these 
conclusions: America has an unemployment prob- 
lem, industrial in tts nature. The problem is 
without definition. Government, business, and the 
average citizen have, within recent years, been forced 
to recognize tt. There 1s but little data by which to 
gauge tts character or extent. Its causes are obscure, 
its remedies inadequate. Confusion exists between 
the provinces of relief and philanthropy on the one 
hand, and industrial organization and regulation 
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on the other. A study of unemployment which will 
point remedies by an adequate interpretation of 
effects and therefore an analysis of causes has never 


been begun. It is now indicated more urgently than 
ever. 


CHAPTER II 
UNEMPLOYMENT AMONG WOMEN 


N a morning in January, 1914, Cooper Union 
in New York City held one of the most 
appealing audiences in its history. A curiously 
heterogeneous crowd of women and girls, depart- 
ment-store girls, stenographers, operators, seam- 
stresses, scrub women, young and old women of 
all races and all temperaments, drifted into that 
meeting, united only by their common lot of 
ceaselessly and vainly hunting work. It included 
girls laid off in the shops on Christmas Eve for 
“‘a short holiday,’ who, in the dead of winter, 
had found no other work; women in whose trades 
the slack season had begun; women whose hus- 
bands had been idle all winter and who were 
ready to do anything to keep the little family to- 
gether; widows with babies to support; and young 
girls who had become the breadwinners of the 
family. 

Such public manifestations of unemployment 
among women are rare. Unemployed women 
elude enumeration even more than unemployed 
men. Scattered and to a degree sheltered as they 
are, a mass-meeting in which a resolution like the 
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following was adopted, is indeed significant of 
conditions in this country: 


Whereas thousands of working women and young 
girls who are dependent upon themselves for support 
are idle—we, the unemployed women and girls in 
mass-meeting assembled do hereby call upon the city 
and state authorities to provide us with work—we 
emphatically protest against our enforced idleness. 


No social or economic change of the last fifty 
years has been more important than that relating 
to the employment of women. The simple solu- 
tion of idleness by finding domestic service for 
girls has become a very complex problem. Two 
things have materially changed the situation: 
Many, in fact, most industries have been taken 
outside the home. Dyeing, weaving, spinning, 
preserving meats and vegetables, making bedding 
and clothing, which were formerly done by each 
household, are now done in mills and factories; 
and the general tendency is to have all work done 
outside the home. ‘‘Home work” has come in 
most instances to mean the same thing as sweat- 
shop work, done under conditions detrimental to 
the workers and dangerous to the community. 

The other significant change is the increasing 
opportunities for women in professional, commer- 
cial, mercantile, and industrial fields. The entire 
working force of certain trades is recruited from 
among women and girls. Whether a ‘‘woman’s 
place is in the home or not,” one fact stands out 
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tooclearly for much dispute to-day: that a woman’s 
place is where she can find work to support herself 
and those dependent upon her; and that that 
place no longer is, for many millions of women, 
in the home; it is in the office, the factory, the 
department store, and the mill. 

There is no accurate or comprehensive data 
upon the amount or the kind of unemployment 
among women. It is usually assumed that women 
have some one to whom to turn in times of distress. 
To verify this and to be sure that the home condi- 
tions were right, the homes of some forty women 
admitted to a temporary sewing-room in New York 
City to tide them over, were visited, and it was 
found that in over one-half of them, women were 
the family wage-earners with children and others 
dependent upon them, while nearly all of the others 
were living alone or were solely dependent upon 
their own efforts. This is a local but a typical 
illustration; these conditions among wage-earning 
women or women deprived of the family wage- 
earners, are far more prevalent than it is generally 
believed. 

In the absence of more complete data concerning 
unemployed women, the extent and the character 
of unemployment among women can be better 
estimated inferentially from the present character 
and conditions of women’s work. There is per- 
haps no field which has received less scientific 
study than women’s position in industry, and 
especially the irregularity of women’s employ- 
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ment. It is true that for many years a tendency 
toward protective legislation for women workers 
has shown itself. This is not to be ignored; but 
it probably owes its present strength more to a 
public health movement than to any general 
appreciation of the industrial position of women. 

It will surprise many to learn that of the wage- 
earners of New York State, 983,686, or about 
one-third, are women; and that in the whole 
country there are over eight million wage-earning 
women, and the proportion is correspondingly 
great in other industrial states. According to the 
13th census more than one-half of the workers in 
the textile, bookbinding and glove-making trades 
were women, and one-third of the workers in 
professional service, canning, and clerical occupa- 
tions were women. In all branches of work, 
excepting such occupations as military service, 
trainmen, etc., women are found largely engaged. 
There are now even fifty-five policewomen in the 
country. 

The Federal Senate Commission in reporting 
its inquiry concerning women and children in 
industry threw very considerable new light upon 
the industrial position of women. The inquiry 
covered seventeen states and twenty-three in- 
dustries. In twelve of the twenty-three indus- 
tries, women formed one-half or over one-half 
of the workers. The twelve industries included 
canning and preserving (vegetables and fruits), 
the cigar-box trade, the manufacture of cigarettes, 
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of cigars, and confectionery, of hosiery and knit 
goods, paper boxes, shirts and overalls, tobacco 
and snuff. In all the other trades, except core- 
making, women formed at least one-fourth of the 
number. 

If so many women are employed in the industries 
of the country, the converse of the proposition is 
also likely to be true—many of them are frequently 
unemployed. 

Moreover certain characteristic features of 
women’s industrial position as compared with 
men’s indicate that unemployment among women 
is not only more detrimental when it does occur, 
but also more constantly impending. There is 
nothing in the organization of these various trades 
to indicate that in the matter of regularity and 
permanency of employment, women are favored 
more than men. On the other hand, there is 
evidence that the discharge or laying off of women 
is more lightly undertaken by industry on the 
assumption that they are not breadwinners with 
families dependent upon them. Protests by un- 
employed women also find less expression in politi- 
cal and organized action and therefore have less 
compelling weight in industry. ‘‘On the whole,” 
says the Senate Report, previously quoted, ‘‘the 
strongest impression left by the study of this 
group of between 50,000 and 60,000 women and 
girls is the absolute haphazard and unstandardized 
character of the industrial world as known to 
them.” 
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In the first place, many of the trades in which 
women most largely engage are peculiarly subject 
to seasonal variations. This is notably true of 
all the sewing trades, and of the canning and pre- 
serving of fruits and vegetables. In canning, for 
instance, in addition to all the ordinary hazards 
such as the risk of breakdown in machinery, com- 
mon to all industries, and the difficulty of securing 
an adequate labor supply at the proper time, the 
work varies according to the weather, the condi- 
tion of the soil, the pests and blights peculiar to 
vegetables, especially toward the close of the 
harvesting season, and lastly the difficulty of 
enforcing contracts with farmers (when canners 
do not control the land) as to time of planting and 
harvesting. Oyster canning depends, among other 
things, upon the weather, the supply, and the 
time of arrival of the boats. 

It is unquestionably true that these and other 
industries are creating a vagrant type of working 
women and are establishing the migratory home. 
The families that work in canneries and cranberry 
bogs, for instance, frequently live in city tene- 
ments during the winter in idleness or engaged 
in casual labor. When spring comes, the family 
moves to the cannery, taking the children out of 
school during the school year and out of reach of 
the truant officer. Here they live in conditions 
of congestion, bad sanitation, and long hours, 
giving the children little or no care. They return 
to the city in the fall too late for the child to catch 
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up with his class in school which has been in session 
from two to six weeks. The gypsy caravan is 
being replaced by the cannery caravan. It bodes 
ill to the welfare of the children in it, to constant 
and decent standards of living, to regular employ- 
ment and to steady and adequate incomes. No- 
madic families have little opportunity to become 
attached to any community and to participate 
in its social, religious, and cultural life. 

Other trades in which women are engaged are 
highly seasonal. In artificial flower making in 
Paris it has been estimated that less that one- 
fourth of the employees are employed all the year 
round and that sixty-five per cent. of them do not 
work at all during from one to seven months in 
the year. In New York the trade is little less 
variable. Ina typical shop the number employed 
in the high season is 5000, and in the dull season 
less than 1000. Some of the ‘‘florists’’ transfer 
in dull seasons to the feather trade, but if they 
cannot do that they are indeed unfortunate, for 
the work of flower making is not conducive to skill 
in any other trade. In the paper-box industry in 
Philadelphia, twenty-five employers stated that 
one-fourth of the entire force of girls in their 
establishments are regularly dismissed after Christ- 
mas. Of forty-five firms in the same business only 
five are busy throughout the year. In the book- 
binding trade in the same city one-eighth of the 
women have not steady employment throughout 
the year. Clothing catalogues in early spring and 
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autumn, patent medicine almanacs in time for 
winter colds and bronchitis, annual reports and 
bank statements for the first of the year, seed 
catalogues in the spring,—these, with theatre and 
concert programs throughout the winter, and 
telephone directories quarterly, seem to guarantee 
at least a sufficient succession of seasonal work 
to protect these workers from a high degree of 
unemployment. But as a matter of fact in the 
magazine binderies twelve days often make a 
working month, and even in the larger and better 
organized businesses, the period of depression is 
regularly recurrent. In the winter of 1913, the 
waist and dressmakers’ business season in New 
York City did not begin until the end of February 
and ended in May. The millinery trade has a 
similar history, the millinery year being at best 
only seven or eight months long. Confectionery 
is distinctly a seasonal trade. 

It is undeniably true that industrial unrest is 
increasing among women, and that agitation and 
protest are finding able leaders and a sympathetic 
hearing. It would be of interest to know how 
much of the root and justification of this lies in 
the seasonal employment of women, involving 
long periods of idleness without any of the com- 
forts and even the necessities of life and with 
little to do but agitate. May it not be that just 
as our neglect of immigrants and our isolation of 
them in camps and industrial communities with 
no opportunities for education and recreation 
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have furnished an ideal laboratory for I. W. W. 
cultures, so our indifference to how women live 
during periods of unemployment may be the cause 
of many of the social problems which we are vainly 
trying to solve by inadequate methods and with 
limited understanding. 

Nowhere is the lack of standardization in wo- 
men’s work more evident than in the hours and 
wages that prevail in the various industries. 
There seems to be a fairly constant relation be- 
tween seasonal work and overtime, home-work 
and under-employment. The wages paid women 
do not cover unemployed periods, the dovetailing 
of work being considered the solution—the respon- 
sibility for it resting upon the worker. Within 
recent years there is evidence of increasing public 
concern in this subject, of which the agitation for 
minimum wages for women is an illustration. An 
analysis of such local studies as have been made 
would indicate that, roughly speaking, there are 
three groups, those that earn under $6 a week, 
those that earn $6 on an average, and those that 
earn between $6 and $10. During the busy 
season, artificial flower makers make about $6 
per week. In New York City, 97 per cent. of 
the workers, on whom this inquiry was based, 
lived with their families; there were, however, 
no ‘‘pin money” workers among them. In the 
bookbinding industry, three-fourths of the women 
were found to receive less than $400 a year and 
the average was $300. In oyster canneries, the 
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investigators found that 99.4 per cent. of the 
women earned under $6 and not one woman in 
the whole group earned so much as $8. In the 
confectionery business, it was found that one- 
sixth of the women earned under $4, more than 
half under $6, and only eight per cent. reached 
or passed $10. Among the cigarette makers, one- 
third earned less than $6, and in the cracker fagto- 
ries one-half earned less than $6. In the clock and 
watch industry, work requiring judgment and 
accuracy, and therefore akin to a skilled trade, 
only one woman in twenty was found to reach or 
pass $10 a week. 

The investigations made by the Industrial 
Commission of Ohio in 1913 into the rate of wages 
in mercantile establishments in that State showed 
that the prevailing rate for women was $6 to $8. 
Either the $6 or $7 rate predominated in every 
one of the large cities and groups of smaller cities 
and towns in the State. If the living wage be 
put at $8, fifty-two per cent. were getting less 
than enough to live on; if at $7, thirty-five per 
cent.; if at $6, twenty-one per cent. For girls 
under eighteen the prevailing wage was $3 to $5. 
Seventy per cent. were getting less than $5, forty- 
seven per cent. less than $4, and seventeen per 
cent. less than $3. In 1906, a normal year in 
Ohio in the paper-box trade, eighty-five days were 
lost and the average pay was $3 to $5 per week. 
Speaking of some of the conditions a report of the 
Consumers’ League of Cleveland says: 
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A girl of 17 works 10 hours per day, regularly, and 
12 hours for several weeks at a corner staying machine, 
that will cut off or crush her fingers if she is not con- 
tinuously careful. Pay $7. 

A girl of 15 stands at a machine gluing boxes 124% 
hours twice a week for two months, other days, Io 
hours. Pay $3.50. She complains that her feet 
are calloused from standing and she suffers from 
backache. 

A girl of 14 stands 9% hours a day fitting and 
gluing partitions into tiny boxes by hand. Pay 
averages $2.50. The rate is 20 cents for 1000 boxes. 
Each box has two partitions. 

A girl of 15 makes thumb-holes at a machine 10 
hours per day. The work causes a special strain on 
the fingers and tends to produce inflammation and 
callouses. Pay $3.50. 


The Bureau of Labor’s investigation of the pay- 
rolls of twenty-six. large department stores in 
New York, Chicago, Philadelphia, and Boston, 
disclosed a weekly average of $7.93 a week, as 
compared with $7.21 for all stores large and small 
in these cities. ‘‘Average’’ figures in this case 
really tell a more benign story than would a citing 
of the numbers of these workers whose lower wage 
needs very considerable aid to bring it up to the 
average. Telephone operators after two years of 
service average $8 a week; but this, again, is 
practically a skilled trade, or at least a sharply 
exacting one, requiring training and experience. 

The relation of the efficiency of women workers 
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to the present organization of industry is a funda- 
mental question. It is contended that opportu- 
nities in industry are available to women exactly 
because they are unskilled and unorganized, and 
that women will rapidly be displaced when they 
become too efficient. On the other hand, it must 
be clear that any trade requiring dexterity and 
steadiness and interest will be less well served by 
women who are underfed and underworked part 
of the year, badly fed and overworked the rest of 
the year; depressed and exhausted looking for 
jobs some months and buoyant and sure of life 
other months; or who have the steadying associa- 
tion of busy minds and happy hearts some days 
and walk among the ‘‘down and outs” and cast- 
offs of society other days. 

On the whole, no characteristic of women’s 
work is more notable than the little skill required. 
It is true that in trade and transportation, a com- 
paratively skilled group, the number of women is 
increasing, but it is still relatively small. In the 
Pittsburg Survey, it was shown that of twenty- 
two thousand women workers in all trades, skilled 
workers or women with a handicraft together 
formed only three per cent. Time after time in 
the Senate Commission’s analysis of twenty-three 
industries, occurs the note ‘‘Speed and a certain 
amount of dexterity, but no skill are required.” 
Even in the trades in which men and women work 
side by side, there is a clean-cut division of labor, 
the less skilled and more monotonous processes 
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being in every instance in charge of women. 
The very monotony of the work often destroys 
any high degree of skill, and the small fragment of 
the process given to each worker intensifies this 
danger. In the neckwear factory the woman turns, 
or makes the point, or tacks, or presses, or labels, 
but never does all of these. It is very generally 
true of women’s industrial work that it requires 
little or no skill and furnishes no opportunity to 
acquire it. 

One striking phase of the irregular conditions 
that often accompany women’s work has received 
little attention from any source. ‘‘Home-work”’ 
in the tenement is familiar and has been condemned 
to a considerable degree by public opinion, though 
not largely prohibited. There is another form of 
home-work, by which the manufacturer tries by 
misrepresentation and fraud to get his work done. 
The home-workers are the handicapped, the un- 
skilled, the ‘‘genteel,”’ the misfits, the hard-driven 
mother, often in small towns, reached by alluring 
advertisements. The following letter tells its 
own story, and a careful examination of advertise- 
ments in daily and so-called home papers indicates 
that this kind of imposition is widespread: 


Finding it necessary to help somehow to improve 
the conditions of our home budget, which has sadly 
diminished on account of my husband’s lack of steady 
work, I decided to find some employment myself. 
Having three school children, the only thing I could 
do was home-work, so I set out looking for it. 
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An ad. in a Long Island paper called for women to 
sew on buttons. With glad heart I went, for what 
could I do better? Well, I waited in the office for 
about one hour when a young woman approached me 
asking had I my reference. No. I was sorry not to 
have any with me as the ad. did not mention any 
such thing. ‘‘You have to have one,’ she said, 
“from your butcher, grocer, or landlord just to show 
that you are an honest woman and we can trust you 
with our buttons.” 

Two hours later I was back with the written assur- 
ance of all three above-mentioned persons that they 
had known me long, and the proprietor of the 
“button works’’ could sleep at ease although I had 
the buttons home. After making a satisfactory 
sample I was told the price was two cents for a gross; 
no thread supplied. Bewildered, I made some mental 
multiplication, but I could not think of more than 
sixty cents for thirty gross of buttons. Of this I 
subtracted five cents for cotton and thirty cents for 
car fare, which left a total of 25 cents’ earnings. 

However, I was elated at being of some help, and 
set to work as soon as I reached home. It took me 
one whole week to mount the 4320 buttons, and when 
I delivered them, using my last five cents for car fare, 
I was told that only ten gross were mounted properly; 
that all I could get was 30 cents, and would I call 
next Saturday. 

My next experience was neckties. I made four 
samples for a firm in Broome Street, which took from 
9 o’clock in the morning until 3 o’clock in the after- 
noon. Then when the fourth bow was finished 
a pimply-faced young woman approached me with 
outstretched hand. “One dollar deposit, please,” 
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she chirped, and I not having any dollar of which I did 
not know how to dispose, left this ‘‘home-work”’ 
place, and also my day’s work to its benefit. 

No. 3: I furnished a sample, received 75 cents’ 
worth of work, and on delivery fifteen cents was taken 
off for a bow for which I did not get any material, 
being accused of theft, although not directly. 

All a woman can earn at home is $1 to $2 weekly 
at the most, while she has to call for and deliver the 
work, spend a half-day every time making samples, 
and cannot get her money before the regular pay-day. 
Something ought to be done for these poor women 
whom care of children prevents leaving the house to 
earn something when the husband is out of work. 


The question generally arises why women 
have not managed to obtain some degree of 
standardization by organization such as men 
workers have. A significant reason is their 
lack of skill already cited. By economic pres- 
sure they have been forced into industry and 
because they were not skilled they could not com- 
mand as high wages as men. A man who has 
spent three or four years in becoming a skilled 
artisan can be replaced in many trades by a wo- 
man, or even a child—who has learned what levers 
to pull and when to shut off the power. The result 
has been that women’s attempts to organize have 
been met with hostility from all sides—especially 
from the employers. The first thing a union 
does is naturally to ask for better conditions— 
for higher wages, or shorter hours. This destroys 
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the value many employers set on women’s labor— 
its cheapness. Union after union that has been 
founded among women had been fought to its 
destruction as soon as it became effective. The 
canning departments of the Chicago packing- 
houses, the Commercial Telegraph Union, the 
tobacco trade, the shirt-waist factories at Troy, 
the Chicago waitresses, all furnish examples of 
this. The present determination of department- 
store owners that women clerks shall not be 
organized is another example of the same attitude. 
Practically the only trades where manufacturers 
do not object to having the women workers organ- 
ized are those where the sale of the manufactured 
article is helped by the union label. 

Another thing that has kept women from organ- 
izing effectively is the opposition of union men 
to the presence of women in many trades. Work- 
men have vibrated between two attitudes— 
they have endeavored to exclude women from their 
trades and their trade unions; and yet in some 
cases they have seen that the harm to themselves 
lies not in the mere presence of women in the trade, 
but in the fact that the women are unorganized 
and can be more easily exploited. Occasionally 
women have fought their way in, and a sharp 
contest has shown men that women could not be 
excluded, and that if they were to be in the work, 
they had better be in the union. In 1869, the 
women printers had formed strong organizations 
and forced their way into the International Typo- 
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graphical Union. Where unions have admitted 
women to the union, the evil results of competition 
have been eliminated, and during the past few 
years the opposition has been gradually disappear- 
ing until now women are welcomed in many unions. 
In the International Typographical Union and 
the International Cigar-makers Union, for in- 
stance, women are on exactly the same footing 
as men with reference to benefits and all union 
privileges. 

Trade organization does not assume the import- 
ance nor hold the promise of solving serious prob- 
lems of unemployment and under-employment 
to the degree among women that it does among 
men. The home is still the group to which most 
women tie and the family is the largest social 
unit that their loyalty embraces. But women 
are coming more and more to recognize that 
certain trades are women’s trades, and to take 
an interest in their organization for women rather 
than for themselves. The organization of women 
as a means of securing standards in women’s work 
presents peculiar difficulties: when the standards 
of the large number of incoming working women 
are considered, as well as the vast numbers engaged 
in domestic and personal service and home-work, 
it is evident that hand in hand with trade organi- 
zation must go a broad program of industrial 
education, vocational guidance, and education of 
the general public to the dangers of irregular 
employment among women. 
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It is a popular fallacy that unemployment 
among women is a modern development, a mani- 
festation of feminism perhaps, due to the sex unrest 
that is characteristic of this age. The history of 
women in industry in the United States does not 
bear out this plausible conclusion. On the con- 
trary, it confronts it in two ways with an emphatic 
denial; from the beginning of this country’s 
history, large percentages of the nation’s popu- 
lation of women have worked under conditions 
even less standardized than those under which 
they work at present. And always they have 
trembled on the verge of unemployment. With 
the invention of machinery controlling the prin- 
cipal industrial operations, the individual home- 
work changed first to the contract system and 
from that to the factory system; the increasing 
development of machinery, with the sub-divisions 
of processes, resulted in the use of cheap unskilled 
labor—into which women are drafted. 

Their wages have always been low, and their 
work uncertain. In 1836, it was stated that 
women shoe binders in Philadelphia were so poorly 
paid that if they had children their wages were 
barely sufficient to give them a scanty supply of the 
commonest food and raiment, even when fully 
employed; and that they were frequently employed 
only part of the time, and sometimes wholly 
unemployed, particularly in the dreary season of 
the winter. In those cases they suffered intense 
distress and were actually reduced to pauperism. 
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The New York Tribune found a similar situation 
in New York in 1845—‘“‘a most deplorable degree 
of servitude, privation, and misery among this 
helpless and dependent class of people,’’ including 
“hundreds and thousands” of many kinds of 
workers—shoe binders, artificial flower makers, 
straw-braiders, who ‘“‘drudge on in miserably 
cooped-up, ill-ventilated cellars and garrets, pining 
away heart-broken, in want, disease, and wretched- 
ness. They find that by working from fifteen to 
eighteen hours a day they cannot possibly earn more 
than from $1 to $3 a week, and this, deducting the 
time they are out of employment every year, will 
barely serve to furnish them the scantiest and 
poorest food””—(New York Daily Tribune, August 
19, 1845. During the Civil War men’s wages 
rose 100 per cent., but women’s rose only about 
20 per cent., and in some trades even fell, although 
food and fuel increased in price. 

In all trades, women have always suffered 
as much, perhaps even more, than men from 
unemployment. The census of 1890 showed 
that 12.7 per cent. of all women engaged in gainful 
operations were out of work during some part of 
the census year. By 1900 the percentage had 
risen to 23.3. The unfortunate hazards that 
dominate the industrial life of women are well 
illustrated in the history of the group of sewing 
trades, one of the traditional trades into which 
women who do not know how to do anything else 
have always drifted. The result has been a steady 
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over-supply of labor. For over a century the per- 
centage of workers without steady employment 
has been large. Grim protests and pathetic appeals 
have been made for many years. Matthew 
Carey’s pathetic crusade against low wages in © 
Philadelphia shows that from 1828 on there was 
a high degree of unemployment among sewing 
women, and even when employment was constant, 
they worked sixteen hours a day to make $1.25 a 
week. Conditions in New York were as bad; the 
women were sweated by a contract and sub- 
contract system, and their wages forced down to 
what the contractors could have the work done 
for in almshouses. Matthew Carey sums up the 
situation thus: 


A skillful woman, constantly employed, working 
early and late, could not make more than nine shirts 
a week, which would bring her 90 cents; she could not 
get a room for less than 50 cents, which left her 40 
cents, or less than 6 cents a day for food, clothing, 
fuel, light for her night sewing, and other necessities. 
Many of them were not skilful, some were superan- 
nuated, or sick, or had sick husbands, or had children 
to take care of, while a large number could not get 
more than two or three days’ work a week. 


When the Civil War came, it made the situation 
of these women even more hopeless, for their 
ranks were swollen by the great number of “‘war 
widows,” with no training, no commercial experi- 
ence, nothing, in fact, but a very immediate need. 
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There were 25,000 of these widows in Boston 
alone. The situation of the tailoresses and sewers 
became so intolerable that a committee was sent 
to interview President Lincoln, to tell him that the 
‘‘women making the soldiers’ uniforms were being 
bled to death.”’ 

The popular theory that housework is a solution 
of all unemployment among women is no longer 
tenable and does not lift the burden from the 
conscience of society. This assumption betrays as 
great ignorance of economics as it does of human 
nature, or better perhaps, of human limitations. 
The amount of household work itself has been 
greatly reduced by the changes in family living 
and by inventions. Horace Greeley’s comment 
in 1846 is not yet untimely: ‘‘ When nine-tenths of 
the Yankee girls prefer to encounter the stunning 
din, the imperfect ventilation, monotonous labor, 
and excessive hours of a cotton factory in prefer- 
ence to doing housework, be sure the latter is not 
yet what it should be.”’ 

There is no similar occupation which as a whole 
is so disorganized in the matter of hours, free time, 
freedom in use of leisure time, methods and equip- 
ment for work, amount and kind of labor, and in 
the environment in which the work is done, as 
is domestic service. The abruptness with which 
household employees are dismissed (it often occurs 
that a girl is told to leave before night and is 
therefore both homeless and jobless) is a great 
drawback. When in this connection are con- 


Unemployment Among Women 55 


sidered the additional disadvantages of social 
stigma, class prejudices, lack of education and 
social opportunities, little prospect of promotion, 
etc., the preference for organized routine work, 
however hard, becomes understandable, and 
such advantages as higher wages and a home 
lose their potency with the girl choosing an 
occupation. 

A description of the social effects of unefmploy- 
ment among women would include all the aspects 
that have been noted for, men—deterioration in 
skill and employability, loss of physical competence 
and of moral courage. If women are sometimes 
more sheltered, they are at all times handicapped 
by not being able to take advantage of even 
the few resources provided for unemployed men. 
Such emergency measures as wood piles, rock piles, 
snow shovelling, etc., are not open to unemployed 
women, and the increased interest in sewing rooms 
due to the war situation indicates how little the 
critical need of unemployed women has been con- 
sidered before. Emergency shelters are almost 
generally not open to women. A short time ago 
one of the cities of the country placed before its 
_ council these facts: first, that there were a number 
of unemployed women in the town, homeless or 
likely to be homeless; secondly, that there was 
no place in the town to which they could go for 
a night’s shelter except the city jail, when they 
would have to be arraigned the following morning. 
The instance is typical. And Municipal Lodging 
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Houses, where they exist at all, are in most places 
not suitable for women. 

Within the last few years there have been a 
number of local and desultory investigations into 
the connection between the social evil and women’s 
unemployment. Because so little is known of 
women’s unemployment, it is not to be ex- 
pected that the connection has been established. 
Throughout the industrial history of the United 
States, however, the idea has persisted that there 
is a very vital relation between vice, low wages, 
and unemployment. So far back as 1846, ‘‘agents 
of debauchery” were circulating tales of ease and 
luxury among the 600 shirt makers in New York 
City—among young and friendless orphans, or 
widows with helpless children, who were making 
shirts for four cents a piece, as one of them said 
‘sewing with a double thread a shroud as well as 
a shirt.” In 1845 the Female Industrial Associ- 
ation reported that the scarcity of work and low 
rates of pay had ‘“‘driven many virtuous females 
to courses which might otherwise have been 
avoided.”’ Temptations that fall lightly upon the 
girl with change in her pocket-book, with an 
obligation to be at her post the next day, with a 
duty to perform, with the certainty that she can 
afford a modest frolic, may be the ruin of the 
despondent girl out of a job. It is of no avail to 
say that girls at such times may seek the shelter 
of their homes and friends even if they have them. 
They have acquired the desire to work regularly, 
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and the standards of a regular income, and are 
economic factors which the industry of this country 
can little afford to permit to deteriorate. It is im- 
possible to evade the conclusion that increase in 
prostitution goes hand in hand with increase in 
unemployment. 

In volume, therefore, unemployment among 
women ts less sertous than among men. In effect it 
1s more serious, and its increase carries with it social 
and economic dangers, not only to industry, but to 
the home and the community. Any attempted solu- 
tion concerned only with unemployment as it relates 
to men will fail, for unemployment among women 
ts inherent in the peculiarly general conditions of 
women’s work—lack of standards in the work, lack 
of organization and solidarity in the workers. Any 
study of the industrial position of women discloses 
at once that very vital causes of unemployment, lack 
of equipment in workers, lack of regularity in work, 
are here involved, and in a degree that necessitates 
particular attention to the organization of women’s 
work before unemployment among women is even 
susceptible to the same remedies as 1s unemployment 
among men. 


CHAPTER III 
CHILDREN AND THE LABOR MARKET 


HERE is no more important subject in Amer- 
ica to-day than the entrance of children into 
industry. For the purposes of this discussion, 
child workers will include those between the ages 
of fourteen and twenty-one, who, in an industrial | 
sense, if in no other, are certainly still children. 
These workers are related to unemployment 
first, because they form a constant source of cheap 
labor by means of which the increase of machine 
processes has been more and more capable of dis- 
placing adult labor. 

Secondly, by flooding the market with untrained 
workers set upon no particular line of work and 
destined to shift from one job to another in blind 
attempts toward adjustment, they add greatly 
to the instability of the general market. 

Thirdly, they form the nucleus of the unem- 
ployed and unemployables of the next generation 
by engaging in work which is unfitted to their 
immature physiques and which often within a few 
years destroys their physical fitness for constant 
sustained work. 

Finally, many such young workers, because 
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they either fail to connect with opportunities for 
general or industrial training, or deliberately or 
ignorantly cut themselves off from any oppor- 
tunities that do exist, remain in the ranks of the 
unskilled, the low skilled, and casual labor, and 
thus become the most promising candidates for 
future unemployment. 

Two movements in this country have been con- 
cerned with children in industry—an anti-child 
labor movement which has been in existence for a 
number of years, and has achieved some notable 
results in legislation and public opinion, and 
various agitations throughout the country for 
industrial training and vocational guidance, ini- 
tiated sometimes by industry itself, sometimes by 
civic organizations, and of late years more and 
more by the public-school system. But the anti- 
child labor movement has little to do with workers 
past the sixteen years’ limit; as yet, indeed, it has 
very little to do with children past fourteen years 
of age. Its point of view is rather the protection 
of childhood and of society, secured by minimum 
legislative standards for child labor, than the 
direct connection between children and the labor 
market including the whole problem of employ- 
ment and unemployment. 

It must be admitted, however, that all attempts 
to improve the industrial condition of children 
are dependent upon the settlement of the mini- 
mum age at which children may enter industry 
without detriment to themselves or to industry. 
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For some years now there has been a noticeable 
attempt in this country to reduce the number of 
inefficient young workers and amend the condi- 
tions of children’s work by increasing facilities 
for trade training. But the facilities are still very 
few. And in the course of the movement to in- 
crease them, two things have become clear: first, 
that the causes of the disorganization attending 
children’s work go deeper than the lack of train- 
ing facilities; and secondly, that these facilities 
cannot be intelligently provided until other causes 
are also known and dealt with. These other 
causes are intricate; they concern industry, the 
public educational system, and the attitude which 
parents, employers, and the public generally take 
toward children’s work. 

By mere force of numbers, children, including 
all those under twenty-one years, are a very con- 
siderable factor in the labor market. And in spite 
of the convictions both of child labor and voca- 
tional guidance experts that there is no place 
in industry, as at present organized, for workers 
under sixteen years, the labor market now con- 
tains many thousands of such children. The 
Thirteenth Census of the United States (1910) 
shows that 16.6 per cent. of all the boys in the 
country between the ages of ten and thirteen were 
working, and 8 per cent. of the girls; of those 
between fourteen and fifteen, 41.4 per cent., more 
than two-fifths, of the boys and19.8 per cent. or one- 
fifth of the girls were employed. These figures, of 
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course, take no account of the wholesale evasion 
of the child-labor law in various states. The 
Federal Senate Investigation into the condition 
of women and children in industry found that 
in its New England group of states 50 per cent. 
of the establishments visited were violating the 
child-labor laws; and in the Southern states 74 per 
cent. of the establishments were violating them. 

These estimates, moreover, take no account 
of “‘home-work.”’ Investigations conducted in 
New York City tenements in I9II-1I2 gave results 
which showed that of 41 families in the nut indus- 
try, 9 families had no children. In the remain- 
ing 32 families there were 91 children from three to 
sixteen years old; of these 77 were found at work. 
In the same investigation 69 out of 72 children 
between the ages of four and sixteen were found 
working at brush making; 35 out of 35 between 
four and sixteen were working on dolls’ clothes. 
An intensive study of artificial flower making 
made by the Russell Sage Foundation disclosed 
the fact that 49 per cent. of the home-workers 
among the “‘florists’’ were children under sixteen 
years, and 37 percent. of them were children under 
fourteen. 

So much for the younger group. As to the 
older, the Thirteenth Census showed that of all 
the boys in the country between the ages of six- 
teen and twenty-one, 79.2 per cent. or four-fifths 
were at work; of all the girls between these ages, 
39.9 per cent. or two-fifths were workers. 
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Children are found in practically all industries 
in which there are unskilled processes suited to 
their capacities, or machines which they are ca- 
pable of tending. These are largely the unskilled 
and the low-wage industries. In some of them 
the factor of children’s work has apparently come 
to be fundamental. The Federal Senate Commis- 
sion’s Investigation into women and children wage- 
earners throws some light upon the extent to which 
children form the labor force of various industries. ~ 
In the cotton textile industry in Mississippi 23.8 
per cent. of all the employees were found to be 
children under sixteen. In South Carolina 22.9 
per cent. were children. In the glass works cov- 
ered by its investigation the Senate Commission 
found that 10 per cent. of the employees were 
children. For the silk industry the percentage was 
almost the same. In the cracker and biscuit fac- 
tories investigated from 25 to 29% of the workers 
were children. In cigarette making the percentage 
was also considerable—about 20 per cent. In 
oyster canning in 1905 children formed 22.9 per 
cent. of the total number of employees. By 
another investigation of 147,651 workers in the 
mine regions, 24,023 were reported to be children, 
boys from eight years old and up. It is significant 
that in these coal regions children even have their 
unions. More local studies confirm the implica- 
tion of these figures. In the vegetable canneries 
of New York State the Factory Investigating 
Commission found that 942 children under four- 
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teen years were regularly at work; 141 of them were 
under ten years. Studies of industries in Massachu- 
setts in 1913 showed that over 5 per cent. of the 
shoe workers were children under seventeen, over 
16 per cent. of the silk mill workers. It is plain 
that many industries having discovered that chil- 
dren’s work is readily available and easily con- 
trolled, have made it an organized part of the trade. 

What do children gain from these industries 
in the way of money, training, and industrial 
development? 

A government report estimated the average 
weekly wage of child workers at $3.46. The Fed- 
eral Bureau of Labor reports the wages of children 
between twelve and fourteen years in a South 
Carolina cotton mill as between $3.54 and $5.04 
weekly. The Federal Senate Commission gives 
the average wage of children in the glass works it 
investigated as from $4 to $6; in the silk industry 
children’s wages ranged from less than $2 to $5, a 
majority earning $3. Apprentices in corset fac- 
tories begin at about $3.50 a week. In some of 
the semi-skilled trades the beginning wage is some- 
what higher. Beginners in dressmaking and mil- 
linery receive from $4 to $6. In the telegraph 
business young workers begin at $3.50 a week; 
in the telephone business at $6. Slightly skilled 
office assistants received from $4 to $7 a week, but 
the first figure is the more usual. A careful 
investigation of the wages of 622 working chil- 
dren in an industrial center in Massachusetts 
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showed that 374 of them received less than $5, 
146 above $5.50, 93 from $5 to $5.50 and 9 no 
wages at all. 

The most significant fact about children’s 
wages, however, is that while they are certainly 
low enough, they are often not low as compared 
with the wages of adults in the same trade. In 
the same South Carolina mill that pays children 
from $3.54 to $5.04 a week, doffers of twenty years 
and over receive $2.52 a week. This is an extreme 
case, but the tendency is a general one. Wage 
progression is not the rule in the industries most 
largely employing juveniles, and the maximum 
may often be reached within a few months. 

A recent investigation by the Federal Bureau of 
Labor showed that of a number of children under 
sixteen who left school to go to work, 90 per cent. 
entered industries in which the wages of adults 
were $10 a week or less. The road to be covered 
is very short indeed, and the trade in fact is, 
merely from the point of view of wage, a ‘‘blind 
alley trade.”” A summary of the wage advances 
possible and usual in some of these unskilled trades 
reads like a conspiracy against youth. The wage 
prospect is bright enough at the beginning, com- 
paring only too favorably with the first wage 
offered the young apprentice in a skilled trade; it 
sometimes progresses for a brief space sufficiently 
to satisfy buoyant youth, and then suddenly 
stops. And the children that have so eagerly 
grasped the opportunity find themselves bound 
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fast to a stationary wage, not only contributing 
all their present energies, but by an insidious one- 
sided contract also relinquishing the hope of wage 
advancement that fairly belongs to every young 
workman. 

A Massachusetts investigation showed that in 
the textile industry (which was found to employ 
43 per cent. of the child workers included in the 
1913 study) the children that had been at work 
six years got less increase than those that had been 
at work one year. Over 43 per cent. of one of the 
groups studied were, after one year, still at the 
beginning wage. For many other jobs filled by 
children the rule is the same: no wage advance at 
all over an attractive first offer. 

The result is inevitable: the longer children stay 
in such occupations, the more steadily their earning 
power decreases, the more surely they have started 
upon an industrial decline. The Douglas Com- 
mission in Massachusetts estimated that boys of 
four‘een entering such employments—the only 
kind they can get at a possible wage at fourteen 
—at $200 a year, reach their maximum earning 
power ($640 a year) at the age of thirty-five, 
and at sixty years have fallen back to an earn- 
ing power of $200 a year. On the other hand 
the Commission held that a boy entering em- 
ployment at eighteen, with the four years’ addi- 
tional training, earns $550 a year, reaches a 
maximum of $1365 a year at the age of forty- 
five, and at sixty-five is still able to earn $1000 a 
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year. The beginner at fourteen is, at eighteen, 
earning $290 a year, or $160 a year less than the 
amount at which the boy at eighteen begins work. 
At the age of forty-five, the beginner of fourteen 
is earning only $545, or $150 less than the beginner 
at eighteen receives for his first year’s work. 
These are difficult points to establish by figures, 
but the tendency is obvious. 

Exceedingly long hours are the rule in these 
trades. The fact that these industries most 
largely employing children are the less standard- 
ized presages irregular work, long hours, and over- 
time, as well as the home-work already mentioned. 
In the distinctly seasonal industries, especially in 
fruit and vegetable canning, where the work is done 
under heavy pressure, according to the time of 
ripening and the supply, children are sure to feel 
all the effects of the rush season. The hours in 
the canneries average well above sixty a week. In 
oyster canning the work often extends for both 
children and adults from twelve to thirteen hours 
a day, beginning at4A.M. In the silk mills of New 
Jersey the number of hours for children has been 
limited to fifty-five a week. The utmost that agita- 
tions against long hours for children have been able 
to do is to make a fifty-four to sixty-hour week 
prevail in most sections of the country, while in 
the South a working week of from sixty to sixty- 
six hours is still common. Of 622 working children 
in Massachusetts, 50 per cent. had a ten-hour day, 
11.6 per cent. had an eleven-hour day, and 2.1 per 
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_ cent. had a twelve-hour day. The usual time for 
beginning work is 6.30 or 7 A.M. 

In every direction lack of opportunity to ad- 
vance characterizes the work of children. They 
have no opportunity to increase their earning 
power, no opportunity to increase their efficiency. 
If they chance upon an opportunity outside the 
factory or shop they scarcely have time or energy 
to embrace it. In the industries themselves, there 
is little suggestion of any real skill or of opportu- 
nities for developing it. In most of them the 
maximum amount of industrial development 
possible to a task is reached quite as soon as the 
maximum wage, or sooner. In a Massachusetts 
investigation, 97 per cent. of the children who 
began to work at from fourteen to sixteen years of 
age were found in trades requiring little or no skill, 
and developing none. Of 13,740 working children 
in Philadelphia distributed among various trades 
only 3 per cent., again, were in trades that could 
possibly be called skilled. 

When the trade is in any sense skilled, it is not 
likely that the processes in which children are used 
are related at all to those requiring skill. In the 
factories the work of the girls has very little rela- 
tion to manufacture; when it is not running errands 
it is boning corsets, folding waists and shirts, doff- 
ing in the textile mills, “finishing,” 7.e., snip- 
ping threads, in the clothing factories, or, in the 
box factories, putting pasteboard sheets into 
the machine. Clothing factories report that the 
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rougher work in the needle trades is no prepar- 
ation for the finer operations, and may, indeed, 
be an obstacle to developing higher skill. In the 
glass works the mold boys, the clearing-off boys, 
the snapping-up boys, the machine boys keep 
strictly to their respective processes, and learn 
no other. In the 184 separate jobs of the shoe 
trade, there is no reciprocity. In the short seam 
at the back of the heel of a shoe two sharply 
differentiated jobs are represented. 

Over and over again it is demonstrated that 
progression from unskilled to skilled processes, or 
even from one process to another is almost impos- 
sible. A few of the more enterprising or more 
daring children may watch their chance, ‘‘steal a 
trade,’’ and then go to another factory to ‘“‘bluff 
the job” there. A study of 200 women in Boston 
and 109 women in Worcester in one of the highly 
skilled trades revealed only four workers who 
began their career in the unskilled trades. The 
point of view of the hiring industries includes 
little idea of children’s future industrial efficiency, 
or a use of them later for any more complex or 
developing processes than those at which they 
began. Of 406 occupations in which 406 children 
in New York City began their working life so soon 
as it was possible for them to secure employment 
certificates, 21 occupations offered an opportunity 
to work under some supervision; 30 offered an 
opportunity to learn one process of the trade; 41 
offered a chance to pick up training; while 314 


Children and the Labor Market 69 


offered no opportunity whatever for training. In 
Massachusetts it was found that after one year 
in a certain trade, 46 per cent. of the children were 
engaged in so-called skilled processes, and 54 
per cent. in unskilled. To learn the ‘‘skilled”’ 
processes would have required very little time or 
ability. Even so, after these same children had 
worked for six years in the trade, those in the,skilled 
processes numbered 58 per cent., those in the un- 
skilled 42 per cent. Only 4 per cent., that 1s, ad- 
vanced from unskilled to skilled processes during 
the six years. 

Such a body in the labor market causes the 
displacement of adult laborers. There can be 
little doubt that a considerable percentage of the 
unemployment of the last ten years has been due to 
this. In Chicago the trade unions’ reports to the 
Mayor’s Commission on Unemployment in 1914 
as to the causes and remedies for unemployment 
are significant. ‘‘Too many young and incom- 
petent workers”’ is a cause sent in by one union; 
the same thing differently phrased occurs in the 
reports of others. Among the suggestions as to 
how to abolish unemployment are the following: 
‘Children under sixteen should not be permitted 
to work’; ‘‘We believe there should be some 
regulation of the schools that are at present turn- 
ing out hundreds and thousands of young men 
and women, unequal for work—flooding the 
market, lowering wages as well as standards of 
work.” 
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Up to this time we have been chiefly concerned 
in ascertaining how much the occupations of 
children offer them in the way of satisfaction or of 
industrial opportunity. It is important to ask, 
also, what do the children bring to the occupation ? 
What is the equipment of the thousands of chil- 
dren yearly initiated into the industries of the 
United States? 

So far as equipment consists of manual dexterity, 
physical fitness, and endurance, the question is 
not susceptible of an accurate answer. But if the 
amount of public-school instruction may constitute 
a rough guage of general training, the answer 
furnished to this inquiry is startling. 

In the schools of the country at large, from 40 
per cent. to 50 per cent. of the children in the 
elementary schools are eliminated before they 
have finished the grades. Most of these children 
either go to work or drift about looking for it. 
The amount of school training possessed by the 
average child worker is easily inferred from the 
following study of a class in the elementary 
schools of New York City: in a single year it con- 
tained 86,000 pupils. In the graduating year of 
that class, 7.e. at the eighth grade, there were left 
48,000. Of these 41,000 qualified for high-school 
entrance. Only 23,000 of these entered high- 
school, and only 4,079 of them finished the high- 
school course. The conclusion is that in New 
York City alone more than 40,000 children leave 
the public schools every year without completing 
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the primary grades. A Massachusetts study 
showed that 70 per cent. of 40,000 working children 
between the ages of fourteen and seventeen leave 
school in the seventh grade or lower; 21.4 per 
cent. leave at the sixth grade, 43.6 per cent. 
below the seventh grade, and only 3.9 per cent. 
go beyond the grammar grades. 

The fourteenth birthday is the common mile- 
stone marking the beginning of the work’ life of 
children. What is the training of the average 
child of fourteen in American public schools? 
At the very best, if he begins his school life, as 
comparatively few do, at six years of age, is 
promoted regularly and suffers no handicaps, 
such as the removal of his parents to other cities, 
etc., he can have finished the eighth grade and can 
be ready to enter the high school at the age of 
fourteen. The maximum training possible to 
him at the eighth grade in the present public- 
school system includes the elementary branches 
of the preliminary ‘“‘arts’’ course—geography, 
history, arithmetic, English, in addition to a bit 
of ‘“‘nature study”’ in some places and possibly 
physical training. In cities where the public- 
school system is more extensively developed, the 
girls are taught sewing and the boys some form of 
shop work. 

But this training has very little reference to the 
mass of child workers for two reasons: a great 
many of them do not reach the eighth grade; and 
when the prospective workers leave they are not 
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so far along in the grades as they should be. Not 
long agoa study was made of thirteen-year-old boys 
in seventy-eight American cities. They were found 
to be scattered in every grade from the kindergarten 
to the high school. One-half of them were in the sixth 
grade or below. A study of 1573 child workers in 
the candy, shoe, and textile industries in Massachu- 
setts showed that 81.7 per cent. were retarded one 
year or more. Any one familiar with public- 
school records knows that the thousands of chil- 
dren that yearly enter American industry at the age 
of fourteen have only the most elementary training 
and no vocational instruction. 

The public education system of America has no 
graver challenge than this. There is no impli- 
cation here that it has not recognized the challenge. 
If all the child workers left school to work unwill- 
ingly, forsaking school out of sheer necessity, 
departments of society and government other than 
the department of education might be chiefly 
concerned. Undoubtedly there is a considerable 
percentage of children forced to work by grim 
poverty at home, the under- or over-employment 
of their parents; but over and over again it has 
been shown that actual economic pressure is not 
in a majority of cases the chief reason for children’s 
going to work. Of the 40,000 workers in Massa- 
chusetts between theages of fourteen and seventeen, 
it was found that 65 per cent. could give all their time 
to school rather than work; 35 per cent. could not. 
In Worcester fully 50 per cent. of the girl workers 
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investigated had not gone to work because of 
actual poverty. In Cincinnati a study of 134 
child workers showed that only 32 were forced 
to leave school because their earnings were needed 
at home. The rest of them preferred uncertain 
employment to school routine. A very large 
percentage of children go to work at fourteen, or 
shortly thereafter, because they hate school, are 
intensely bored by it, or are failing in their work 
and consequently not being promoted with their 
classes. Given these facts, youthful impatience 
and arrogance, and parental ignorance and short- 
sightedness do the rest. The boy is sent to the 
factory, the girl to the ‘‘Commercial Institute” 
which guarantees to turn her out a stenographer 
at the end of six months. 

Children do not choose their ‘‘vocations’’; 
they blunder into them. They want a job. One 
is about as good as another. If-it is not, the 
advantage is likely to be reckoned solely in terms 
of a quarter or a half dollar more salary, or of 
nearness to home. It rarely occurs to them to 
choose, and if it did they have no basis of informa- 
tion from which to make a choice. They know 
nothing about the industries of their community, 
and nothing about comparative conditions and 
prospects in the various industries. A report of 
the Federal Commissioner of Labor shows that 550 
out of 622, or 88.7 per cent., gave the following 
reasons for their ‘‘choice’’ of work: (1) Worked for 
parents, 29; (2) Took first position offered, 313; 
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(3) Went where friends or relatives worked, 192; 
(4) Wanted something near home, 16. Seventy- 
two out of the 622, or 11.3 per cent. may be said 
really to have had some principle of choice: (1) 
Wanted to learn trade or skilled profession, 27; (2) 
Attracted by high wages, 11; (3) Attracted by de- 
sirable work, 31; (4) Set up in business by father, 3. 

Sometimes the parent is the autocrat. Far 
more often parents are merely helpless and per- 
plexed spectators, sometimes suspecting that 
something is wrong, usually powerless to right it. 
The following instance reported from Cleveland is 
typical: 


Margaret is fifteen years old. She is an only child 
and came to Cleveland two years ago with her father 
and mother. The father is a motorman and is able 
to keep the home for his family. Margaret is tired of 
school and has been well pleased with work as cash 
girl in one of our large department stores. The father 
says Margaret might go to school if she wished to do 
so. On the day before I visited the home Margaret 
had returned from work at about eight o’clock at 
night, and had failed to account for her tardiness. The 
incident had caused a little uneasiness, and the father 
expressed a wish that Margaret had stayed in school. 
I asked if he could not persuade her to go back. Before 
he answered, the recollection of a recent struggle came 
across his face and he said, ‘“‘I’d hate to try.” 


The results of the arrogance of the young people 
and the ignorance and shortsightedness and help- 
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lessness of parents can hardly be attributed to 
the public schools. But within the public school 
itself for years has been growing a criticism of 
the inability of the school to hold the pupils, and 
a conviction that it is the business of the school to 
reach and develop all of the energies of the child. 
There is food for thought in the fact that so many 
of the very children that go to work because they 
hate school /zke work—with its long hours, and its 
monotonous round. Aside from their satisfaction 
in an independent “‘income,”’ they like the sense of 
accomplishment replacing that of failure at school. 
A great majority of factory children in Chicago 
vigorously declared for work rather than for school, 
maintaining that you can ‘‘do things” in a factory. 
It seemed better to keep the wheels moving and 
to see the thread coming through than to write 
“Make hay while the sun shines”’ ten times every 
day and be no nearer to making it. A few years 
later when the industrial grind has borne down 
the buoyancy of youth, and left the young worker 
sophisticated and indifferent, he realizes, usually 
with a pitiful hopelessness, how many are his 
handicaps. In the textile industry, for instance, 
in an investigation made in Massachusetts 54.1 per 
cent. expressed an eager wish for vocational train- 
ing either for the mill or for some trade outside 
the mill; of the candy workers, 48 per cent. wanted 
to learn some trade outside the confectionery estab- 
lishments, where the monotony and limitation of 
the work is marked. 
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The supply of children has seemed inexhaustible 
and therefore the means of getting them work 
have never been organized in this country. Given 
a great demand for workers in many unskilled 
processes, and given thousands of children ready 
to take ‘‘the first job that offers,’’ and an or- 
ganized labor market for children becomes quite 
unnecessary. Brothers and friends speak to 
foremen—and the young friend or brother is at 
the machine the next day. If he has his working 
papers he needs no other voucher. Those that 
do not secure their jobs through friends or relatives 
depend upon signs in windows or newspaper 
advertisements. The newspaper is the child’s 
agency par excellence. Regular agencies have 
little interest in finding children work in mills, 
factories, stores, etc., because this is easily ar- 
ranged without their mediation and because the 
wages paid are too low to provide a profitable 
percentage fee. In the skilled trades, for instance, 
commercial agencies that deal with high-grade 
workers usually exclude the inefficient child 
workers, leaving them to the agencies which com- 
bine placement with some form of training, as 
business institutes and typewriter agencies. In 
New York City there is a civic employment 
agency established for the purpose of placing boys 
and girls in factories. A small fee is charged, 
investigations are made of conditions, and every 
effort made to start the child right or advance 
him. Some children’s societies instruct ‘their 
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agents to assist children in getting work but the 
work is not organized as part of the labor market 
and very few of the thousands of workers come into 
contact with such agencies. 

It is a natural consequence of the manner of 
“choosing’”’ and the methods of securing their 
jobs that children shift frequently from one 
position to another. This is one of the most 
serious aspects of children’s employment; the 
practice not only increases periods of unemploy- 
ment, but also leads directly to satisfaction with 
casual work. Occupations lightly chosen may be 
as lightly resigned for others. Having reached 
the maximum wage and the maximum develop- 
ment in one mill, the boys and girls reason that 
they can hardly hurt their prospects by changing 
to another. Even if the new positions offer only 
a change of scene, there is some stimulus in that. 
mieany tate, change they’ do., The report:on 
children in connection with the employment 
bureaus of the Boards of Trade in England 
showed that it was very unusual for a boy to pass 
through fewer than six places between the ages 
of fourteen and twenty-one. For the American 
boy and girl the situationis the same. It has been 
estimated that eight or nine jobs within a few 
years is not a high estimate for children in some 
kinds of work and in some communities. It is 
naturally in the most monotonous industries 
that the greatest amount of shifting occurs. The 
Federal Commissioner of Labor in noting this 
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condition in 1910 cites 213 boys and girls who had 
made 318 changes of employers, 254 changing to 
a different industry also. Other reports suggest 
more startling figures. In arecent New York City 
survey, 79 boys had jobs as follows: (1) 38 had had 
38; (2) 20 had had 40; (3) 12 had had 36; (4) 6 had 
had 29; (5) 3 had had 6; making a total of 150 
jobs. Reports of individual firms are even more 
significant. A paper-goods firm reports that in a 
year it takes on 250 learners, fifty per cent. of 
whom ‘‘do not stay long enough to give either 
themselves or the work a fair trial.”’ A biscuit 
factory (in which the maximum wage is reached 
in two months) reports that although the regular 
force consists of about 150 girl workers at any 
one time, from 400 to 500 learners pass through in 
a year staying a few months each. The super- 
intendent of a large corset factory in Worcester 
reported that one-half of the young workers get 
discouraged and quit before they reach the point 
of maximum speed. A rubber factory employing 
1600 reported 4500 on its pay-roll for the year. 
A jewelry factory in Somerville, Mass., reports that 
5 out of every 6 of the young workers leave in 
a year. The reasons for this shifting may vary 
greatly in different plants; the fact remains that 
the boys and girls do shift, and that the waste 
and cost to both industry and child are enormous. 

With most untrained, unequipped workers, 
periods of unemployment are early taken for 
granted as a normal condition of their industrial 
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life. Of 700 children in Cincinnati, 50 per cent. 
of the girls and 60 per cent. of the boys worked 52 
weeks in a year; 10 per cent. of the boys were 
unemployed for 12 weeks or more, and 16 per 
cent. of the girls were unemployed for one-half 
the time, or more. In Philadelphia 21,000 boys 
and girls, the majority of whom were of compulsory 
school age, were found to be not at school and not 
employed. It is a safe inference that those not 
employed in ‘“home-work”’ were drifting around 
hunting work or were in transit from one position 
to another. The same Massachusetts survey 
that found 40,000 regularly employed in the state 
found also that there were 35,000 boys and girls 
between the ages of fourteen and seventeen not 
in school, and employed intermittently or not at all. 
No doubt some of this unemployment was volun- 
tary; but the conditions of the trades most largely 
using children predicate for the workers a certain 
amount of unemployment. A study of textile 
workers in Fall River and New Bedford showed 
that 9.4 per cent. of the boys and 33.9 per cent. 
of the girls lost several months in a year. In the 
study made at the New York City Municipal 
Lodging House in 1914 of 2000 adult unemployed, 
50 per cent. had left school before they were 
fourteen; 46 per cent. had had no business or 
trade training of any kind; most of them though 
not of the unemployable class had been subject 
to periods of unemployment throughout their 
lives. 
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What opportunities does this country offer its 
youth to get the industrial training which somany of 
its beginners in industry lack, and which is plainly 
so often responsible for unemployment? 

There is first, the apprenticeship system. With 
the introduction of machinery and the speciali- 
zation of processes, apprenticeship in its original 
form has almost disappeared. The passing of 
some features of it, as indenture for periods longer 
than learning the trade really required, and ex- 
actions often covered by the personal nature of 
the contract, are not to be regretted. Ina modern 
form an apprenticeship system is now to be found 
in a considerable number of industries throughout 
the country. In some of these ‘‘apprenticeship”’ 
dwindles into the most perfunctory instruction in 
a single process, and is little more than a means 
of securing cheap child labor. Its meaning is 
certainly variously interpreted. 

In sample mounting, for instance, girl ‘‘appren- 
tices’’ taken on at about $3.50 a week in the busy 
season, have an opportunity to become in good 
time bona fide mounters or labelers. In the 
perfumery trade, girl apprentices begin by label- 
ing the cheapest goods, then the better grades, 
learning to cap and ribbon. All these firms take 
learners, at from $3.50 to $4.50 a week. In two 
seasons they reach an average wage of from $6 
to $7. This is of course a kind of apprenticeship. 
The boy apprentices in the perfumery trade 
usually begin as errand boys in office or shipping 
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room. It is only in the more highly organized 
industries and the powerful railroads and cor- 
porations that there exists an apprenticeship sys- 
tem which involves any agreement to teach the 
whole trade and which can be said to furnish in- 
dustrial training. The following are typical of 
the most liberal apprenticeship systems now in 
operation: 
é 

An electrical company in Buffalo accepts for trial 
periods any grammar school graduate over fifteen. 
If he is found promising, a regular apprenticeship 
contract is signed by the firm, the apprentice, and 
the parents. The rate of pay is 10 cents an hour for 
the first year, 12 cents for the second, 14 cents for the 
third, and 161% cents for the fourth. Also there is a 
cash bonus of $100 when the course is satisfactorily 
completed. 


A printing company in Chicago accepts any boys of 
fourteen, pays them 5.4 cents an hour for the first 
year, 6.6 cents an hour for the second year, and the 
third year Io cents, with an increase of two cents per 
hour after every subsequent six months. 


A large electrical company in Pittsburg has a trial 
period of six months. If the probationer is accepted 
he receives a wage scale progressing from II cents an 
hour for the first year to 18 cents an hour the fourth, 
with a gratuity of $100 at the end. 


On the whole, the existing apprenticeship 
systems in the country differ very widely, as to 
wage rates, methods of instruction, and general 
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scheme. Sometimes companies build up appren- 
ticeship systems in connection with outside schools. 
A Massachusetts shoe company runs classes which 
alternate weekly between the shops of the com- 
pany where they work on piece-work and the 
industrial school of the village where they receive 
special training in drawing, shop mathematics, 
business science, civics, and economics. A firm 
near Pittsburg has apprentices working under 
a yearly contract, receiving regular wages, and 
for nine hours a week attending a school run by 
a Y. M. C. A. supported by the company. At 
the end of their apprenticeship the workers receive 
a bonus of $150. 

A survey of apprenticeship systems now in 
existence leads to the conclusion that certain plants 
are, within their own confines, working them out 
intensively, here experimenting with a bonus 
system to stimulate the development of workers, 
there working out graduated lines of employment 
with fixed conditions of promotion. But they 
reach only a few and are rather a mark of develop- 
ment of their respective industries and companies 
than an evidence of the extension of vocational 
training to untrained youth. In Wisconsin in 
1911 the legislature adopted a comprehensive 
scheme of industrial education, at the same time 
enacting an apprenticeship law, the enforcement of 
which was entrusted to the Industrial Commission. 

The chief difficulties relating to the apprentice- 
ship system are the impracticability of it for the 
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smaller industries which are unable to maintain a 
high grade of instruction covering all the processes. 
of a trade and continuing through several years, 
and to pay the apprentices throughout this period. 
The second difficulty is that apprentices leave to 
enter other trades where the pay is higher but 
the opportunities for learning not so great. 

There can be little question that for highly 
skilled trades some apprenticeship in the shop 
itself, quite aside from any trade school training, 
will probably always be necessary. But there is 
a great deal of question as to how the present 
apprenticeship system with its lack of standardiza- 
tion, lack of supervision, and of any relation to 
academic as well as industrial training, and most 
of all, with its independence of compulsory educa- 
tion can be offered as a solution for the lack of 
preparation of children for industry, and the dis- 
organization consequent upon this. 

From the employer’s side also has sprung a very 
recent experiment in industrial training, the cor- 
poration school. This again is an “‘efficiency”’ 
movement. It reaches few workers under seven- 
teen, and most of those it reaches, while inade- 
quately trained, have had some little industrial 
or business opportunity. Recently a number of 
corporations maintaining schools have combined 
into a national association, and the articles of this 
association express a keen recognition of the urgent 
need for industrial education throughout the 
country. It believes that the public schools fail 
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to provide fundamental general training, which the 
corporation must therefore supply, in the interests 
of efficiency; and that every job in a company, 
whether it be that of salesman or advertiser or 
what not, is really a complex process involving, for 
real efficiency, varied information, and varied 
points of view, all of which can be learned more 
quickly and effectively from organized instruction 
in a number of allied subjects than from time) and 
experience in the one job. The corporation school 
maintains that business has its science, in which 
workers may be systematically instructed. An 
automobile company, for instance, puts its sales- 
men through their “‘laboratory work,” placing 
them in the factory to investigate the construction 
of new models of which they must have a definite 
technical knowledge. 

The actual amount of time given to instruction 
does not seem to be great. In some corporations, 
the course covers three years, but an ambitious 
member may cover it in his first year if he so 
desires. Sometimes the work takes the form of 
lectures by experts, averaging about an hour and a 
half a week. The student is required to submit a 
précis of it the next week. Economics, business 
organization, accounting, money problems, in- 
vestment and speculation, insurance, real estate, 
advertising, selling and buying, commercial law— 
these are some of the courses required. Ad- 
vertising, selling and buying, as a group division 
for one job, are subdivided into the principles of 
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psychology, factors in distribution, the relation 
between expense and profits, etc., etc. The whole 
scheme is an analysis of business requirements, 
and an attempt to develop them constructively. 
The theory upon which these corporation schools 
are based leads also to a practical policy in at 
least some of the corporations, a policy significant 
in the history of business, an organized system 
of noting the general capacities of employées as 
well as their usefulness in their specific jobs. 
A large electrical company in New York City, a 
member of the association, has a well-defined ad- 
justment system, a policy of never dismissing a 
young man on account of inefficiency in certain 
lines of work. He is not only invited but en- 
couraged to try other lines, and is provided with 
the training necessary in the new work. Not long 
ago a young man was on the verge of leaving, 
because of his inability to carry a certain kind of 
work. He was prevailed upon to stay, sent to the 
“‘training class,’’ and is now an assistant manager. 
The corporation school goes upon the theory that 
every employee is an investment, to be conserved 
so long as there is any possibility of its turning out 
well. 

Among general industrial schools there are 
several distinct kinds; those run as private busi- 
nesses for profit; those run by philanthropies; 
those run by public education institutions. Some 
of these teach definite trades including both theory 
and practice; some of the more highly organized 
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teach several trades; some of them are simply 
‘‘manual training” schools giving training in 
manual work rather for the purpose of directing 
pupils toward trades than of fitting them for 
immediate entrance into any trade in particular. 
Some, notably among the public schools, put the 
chief emphasis upon academic work and others 
include very little or no academic work. In addi- 
tion to the manual, the technical, and the trade 
schools, both day and evening, there are the agri- 
cultural schools, the commercial schools, the arts 
and crafts schools, which often include some form 
of industrial training, and the correspondence 
schools run as private businesses, which attempt 
to give instruction in the theory of trades by cor- 
respondence. Of these schools, which it is impos- 
sible to survey here, it may be said that, taken 
altogether, they reach only a small percentage of 
the young workers of this country, and a large per- 
centage of those they do reach have already started 
out to work. 

In his twenty-fifth report in 1910 the Federal 
Commissioner of Labor cited the fact that the 
matter of industrial education had up to that time 
received far more attention from philanthropies and 
private businesses in America than from any other 
source. A public policy for industrial education, 
either identified with or in very close relation with 
the regular public school system, is the only insti- 
tution that has scope and power sufficient to deal 
with the conditions set forth in this chapter. 
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Up to this time the states have moved slowly. 
Within the last twelve years some states have 
appointed special commissions for the study of 
industrial education, with a view to its introduction 
wholly or partly at public expense. Eight states 
have enacted special legislation for the mainten- 
ance of public industrial training. Four states 
have established systems of industrial training 
apart from the public-school system. In New‘York 
it is an integral part of the public-school system. 
The Massachusetts provisions are typical of the 
“State Aid” system. Where a city or town fur- 
nishes building and equipment, the state will bear 
one-half the cost of maintenance. As a result 
thirty-five different cities and towns have some 
form of state aided vocational schools; 11 have 
all-day vocational schools, with 9 lines of trade 
training for boys, and 4 for girls; 3 have part-time 
schools; 35 have evening courses. It must be 
added that these schools have dealt with only 
about 1500 in the day schools, 300 in the part- 
time schools, and 6000 in the evening courses. 

Public industrial education has long been the 
subject of experiments. For years it was regarded 
as a promising sign that vocational courses were 
introduced into high schools, and that finally 
manual training high schools and later a few trade 
schools were established. But considerably before 
the high school age, many of the real ‘‘manual 
workers”? have left. Most of the vocational 
courses and schools require an eighth-grade certi- 
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ficate for entrance. Such schools have no point of 
contact with the thousand of workers described as 
leaving before they reach the seventh grade. The 
fact is that at the present time public industrial 
education, so far as it exists at all, does not offer 
any preliminary training to the vast army of 
children who by every tradition are bound for 
industry. The future shoemakers, weavers, elec- 
tricians, tinsmiths, plumbers, masons, saddlers, 
sales-people, etc., are not taught in the public 
schools. It was pointed out recently that in an 
expensive technical high school in one of the 
smaller cities of the country 650 children were 
happily engaged in learning, for purposes of 
general culture, things of which they would make 
no use, while at the same time 7400 other children 
between fourteen and fifteen years of age in the 
same city were entering upon jobs to which they 
brought no training—and which would bring them 
none. 

This realization has lead to a movement for 
fitting supplemental education into the working 
life of such children. Immediately, however, it 
appears that if the public educational system is to 
follow this ‘‘continuation school”’ plan, the young 
workers must either be instructed at night, or the 
cooperation of the employer obtained. In some 
places children that go to work at fourteen are 
already required to attend night school until they 
are sixteen. But it is an open secret that the law 
works badly, and that educational measures 
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forced at night upon young undeveloped minds and 
bodies exhausted by the day’s work have little 
promise of industrial betterment even when the 
law can be enforced. It refers in most places, 
moreover, only to those children who at the age of 
fourteen are still illiterate. The night high schools 
in a few cases offer instruction in various trades, 
-but again for young workers these night school 
opportunities are dearly bought. The ambitious 
and the more physically fit boys and girls between 
fifteen and twenty will attempt them. But even 
the task of making up in night schools for the 
deficiencies of their common school education are 
great, and when to this is added a study of trades 
the undertaking is formidable indeed. Besides, 
night schools, alas, are few, and trade training in 
them more infrequent still. 

There have been a very few scattered experi- 
ments in the day continuation school in this coun- 
try, wherein, by the codperation of employers and 
local public school systems, a certain amount of 
public school instruction is given in the factory or 
establishment each week, or pupils are required to 
attend school elsewhere for part of the day. Some- 
times the instruction is general and academic only, 
sometimes it has definite relation to the trade. As 
yet it has been more favored in the department 
store than in the shop or factory, for the obvious 
reason that dull times of the day are the rule in 
the former, while every minute in the latter has its 
value in cents and in production. In Massachu- 
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setts part-time courses exist now in candy-making, 
printing, salesmanship, office work, pattern- 
making, machine work, draughting, iron-moulding, 
tin-smithing, saw-making, bricklaying, carpentry, 
textiles; and they have been arranged for in elec- 
trical work, shipwrighting, shipfitting, ship- 
caulking, cabinet-making, plumbing, blacksmith- 
ing, copper-smithing, steamfitting, boilermaking 
and riveting, and sheet-iron working. The con- 
tinuation school for apprentices in Cincinnati was ~ 
at first an employers’ movement, and was later 
taken over by the public-school system. The cen- 
tral public school plan has been in operation there 
for four years, and is reported to be satisfactory to 
all concerned. In Wisconsin attendance at con- 
tinuation schools is required for all children be- 
tween fourteen and sixteen. Homogeneous groups 
are made up according to the groups represented, 
and the five hours’ work is divided into one-half 
devoted to English, hygiene, etc., and the other 
half to vocational training. 

In this transition stage of industrial training 
some provision for part-time training for young 
people during the day seems necessary. For the 
less fortunate young workers driven to work too 
early by poverty, some such scheme may always 
be needed. But the drawbacks to the plan as a 
permanent policy are obvious. They include the 
difficulty of managing the trade training of groups 
which though small may represent a number of 
miscellaneous trades, and the difficulty of making 
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sure, in any such plans, of the principles of com- 
pulsory attendance and practical control. This 
does not modify the present need for the develop- 
ment of part-time courses in the all-day vocational 
schools. 

A more constructive attempt than the day con- 
tinuation school, at least in its present stage of 
development in America, is a readjustment of the 
ancient public school scheme from the beginning, 
as evinced in the public school at Gary, Indiana. 
Because of its courageous renunciation of an iron- 
bound tradition and its definite relation to the 
equipment of children for industry by a system of 
““prevocational training’’ the scheme of the Gary 
School may be set forth here somewhat fully. 

The Gary School is really a “‘plant’’ run on the 
same scientific principles of efficient management 
as any working plant. It requires that the mate- 
rials of the curriculum be sufficiently various to 
meet the needs of every class of individuals and 
that the course of study be sufficiently flexible so 
that the individual can be given just the things he 
needs. 

The system provides (1) classrooms and libra- 
ries where the child can study books and recite 
from books; (2) playgrounds, gymnasiums, and 
swimming pools where the child can play and 
secure a general physical training; (3) shops, gar- 
dens, drawing-rooms, and laboratories where the 
child can work and learn to do efficiently many 
things by doing them; (4) an auditorium where 
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by lectures, recitals, dramatization, phonographs, 
player pianos, stereopticon lantern and motion 
pictures, the visual and auditory education of the 
child may be efficiently looked after. The new 
school arranges the classes so that different sets of 
children are in the four separate departments at 
different times. In this way four times as many 
children are accommodated. 

But more important is the fact that children 
want to go to such a school every day in the year 
and ten hours a day. The school provides a real 
life so that the child wants to educate himself at the 
very moment that he has the opportunity. The 
curse of the public schools is the lock-step of the 
grades. But in Gary every month the pupils file 
up and down the grades. The children go as 
they grow, subject by subject, month by month. 
Attendance in shop classes begins in the fourth 
grade. The teachers are specialists; grade teach- 
ers teach the three Rs and special teachers the 
special subjects. The work is interesting because 
the teacher knows what he is teaching and the 
children stay at school because they like it. 

The school hours at Gary are from 8:30 until 
4 and 5. Each child must spend four hours in 
school and may spend eight. Play and work are 
alternated during the day. The course is twelve 
years, thus doing away with any formal distinc- 
tion between grade schools and high schools and 
making easy and natural the transition from one 
to the other. The last four years, specifically, are 
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the high school years which include the trade 
classes. Sixteen trades are taught. The instruc- 
tors are overalled workmen, experts, and members 
of their respective trade unions. When the boys 
reach the third year in high school they elect 
cabinet-making, printing, or painting, etc., and 
enter a regular apprenticeship. If, when they leave 
school, they enter the trade they elected, the time 
spent in the school work is counted off from their 
apprenticeship. High school girls may study, 
under an expert teacher, stenography, typewriting, 
professional bookkeeping, or may enter the print- 
ing shop. 

The superintendent of the Gary Public Schools 
has formed a close association with the employers 
of Gary. Occasionally he invites a group of 
bankers, or lawyers, or merchants, or builders, to 
visit the Emerson School. In this way he has 
awakened in the business community a wonderful 
spirit of codperation with the work of the school. 
A certain number of jobs are permanently at the 
disposal of the superintendent of schools. When 
a boy gets ready to leave school, there is an ap- 
prenticeship or at least a job waiting for him in the 
superintendent’s office. When a high school girl 
completes the commercial course, there is an office 
position waiting for her. 

When the restless spirit of youth impels a four- 
teen-year-old child to leave school, the superinten- 
dent says to him: ‘‘All right, we will give you a job. 
You try work for three months. At the end of that 
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time you will have earned some money and per- 
haps you will feel like coming back to school again 
for a while.’’ Usually the child returns to school. 
Since the job is at the disposal of the superinten- 
dent, the child can retain it no longer than the 
superintendent thinks best for him. Then he 
recalls the child and gives the job to another rest- 
less spirit. 

In the evenings the schools are at the disposal of 
adults and older children. The buildings are open 
until 10 P.M. There are classes in languages, 
printing, commercial chemistry, mechanical draw- 
ing and drafting, sign painting and lettering, 
cabinet work, machine shop work, forge shop 
work, moulding and foundry work, sheet metal 
work, electrical practice, and others, each taught 
by experts. The library is open, the laboratories, 
manual training shops, and gymnasiums are 
available. And so soon as application is made for 
new classes, the classes are formed. It is to be 
added that the cost per capita is not higher than 
that of the conventional school system. 


There is one group of child workers which has 
not even a ceremonial relation with the public- 
school system of this country or, except by an 
unusual chance, with any opportunities to increase 
industrial efficiency. These are the immigrant 
children arriving in this country at or after the 
age of fourteen, and flocking at once to mill, 
factory, and sweatshop. With many immigrant 
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children under fourteen indeed, the public schools 
do not make connections. Perhaps at the time of 
arrival the children are twelve or thirteen years 
old. If parents do not send them to school, the 
compulsory education department, unless it has 
taken the trouble to secure from the immigration 
authorities the names of children manifested to a 
particular locality, does not know that they are 
in the country. And the children either go to work 
at once, engage in home-work, or drift around for a 
year or two. If the parents go to work in the 
canneries, in the rural communities, as they so 
largely do, the children go too, working in sheds 
in states where they are forbidden to work in the 
canneries proper, and not going to school for the 
simple reason that there are no schools to attend. 
When they are fourteen, they go to work in earnest. 
The parents have little to say about it—the chil- 
dren have become to them the interpreters of 
America; if they do have anything to say, they 
know nothing of industrial conditions and it 
probably seems to them that it is well for the boy 
or girl to begin early to work out a future in 
American industry. 

If we confine the young immigrant workers to 
those fourteen or over upon arrival, we are dealing 
with a large factor in American industry. One 
needs only to stand at 6 o’clock upon a New York 
City street in the factory sections and watch the 
tide of workers moving eastward to know how 
large a body of these workers is made up of im- 
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migrants between the ages of fifteen and twenty. 
In twenty-eight states, including the states of 
heavy immigration, there were by the 1910 census 
855,973 foreign-born white persons between the 
ages of fifteen and twenty. 11.5 percent. of these 
were in school. 

They accept whatever they can get, trustfully, 
upon almost any conditions. The boys become 
bootblacks and flower peddlers, working under the 
padrone, who perhaps paid their passage, for 
sixteen and sometimes even eighteen hours a day, 
and are entirely in the padrone’s hands as to living 
and wage conditions. With no knowledge of the 
industrial conditions, and with no guidance, the 
boy fitted to be a general laborer naturally accepts 
the suggestion that he become a waiter, and on the 
other hand the Greek peasant buys a pushcart. 
Immigrant girls, falling in with the general belief 
that immigration—without discrimination—is the 
answer to the American domestic servant prob- 
lem, make domestic service at least their first job, 
a sort of preparatory industry from which those 
fitted for other work do not always escape. Little 
girls under the age limit for working papers drudge 
in private households where the truant officer 
rarely looks. The work of many young immigrants 
in this country bears little relation to their capaci- 
ties, equipment, or previous training. Skillful 
needle workers are found at mangling machines in 
laundries, fine embroiderors in bakeries, skilled 
dressmakers making harness, and bookkeepers and 
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typewriters doing unskilled needle work in the 
shops. 

In addition to their ignorance of American 
industry, they are handicapped by their ignorance 
of English. Only a few are reached by night 
schools, and, again, the younger ones are unfit for 
the strain of night work. In New York City in 
the winter of 1913-14 a continuation class run 
by the department of education in a white-goods 
factory had as its object making literate in English 
forty young girls of different nationalities, all 
ignorant of English. The firm estimated that the 
acquisition of English with the resulting increased 
facility in understanding instructions and explana- 
tions of processes resulted in a gain of about 25 
per cent. in industrial efficiency. 

This was merely a matter of literacy. The in- 
terest of foreign-born workers in the industrial 
training they rarely attain to is a matter of record. 
A large electrical company reports: ‘‘Every Polish 
boy on our force is up on his work. The majority 
of boys behind in apprenticeship work are the sons 
of American fathers.’’ When in Buffalo a few 
years ago the vocational school system was ex- 
tended by establishing one in the Polish section, 
the local interest in it was startling, and the regis- 
tration of students record breaking. Here tem- 
porary quarters were established for a school 
giving instruction in carpentry, cabinet-making, 
electrical construction, and machine shop practice. 

The idea was so popular that the first year over 
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three hundred boys were given this form of training 
and more than three hundred were on the waiting 
list. 


Clearly, the safeguarding of young people’s 
industrial futures is a far greater and more com- 
plex task than creating facilities for industrial 
education, important as thisis. Out of this reali- 
zation has sprung up in various places throughout 
the country a movement toward vocational guid- 
ance, the scientific direction of young people into 
industry in accordance with their abilities and 
capacities determined as accurately as may be by 
preliminary experiments in various trades as well 
as by other methods; in accordance also with the 
future opportunities in the various trades, and 
finally, with the state of the current labor market, 
the need or the over-supply of workmen in any 
given trade at a given time. 

Few movements in this country at this time 
have the social or economic significance of these 
vocational guidance efforts. They represent an 
attempt to put education, as a public institution, 
into a direct relation both with the needs of the 
individuals which are its proper charges and with 
the industrial standards with which up to this 
time neither education nor any other institution or 
body has had much concern, and over which there 
has never been any general supervision. 

It is true that, taking the country as a whole, 
the vocational guidance movement is still in its 
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infancy. The hopeful signs for its continuance and 
effectiveness are the very different sources of 
interest in it. Business men, chambers of com- 
merce, mayors of cities have made it their active 
concern, and have in some cases furthered—and 
financed—movements begun in their communities. 
The significance of this is in the first place that 
‘“business’”’ recognizes—as it has marked oppor- 
tunity to do—the viciousness of the present 
conditions under which young people enter indus- 
try; and in the second that vocational guidance 
should not be permitted to become an academic 
movement. 

In the long run it is not the direct concern of 
business to see that every child has a fair oppor- 
tunity to fit himself for work in the world; it zs the 
concern of a public educational system to do this. 
It is, indeed, inherent in the very idea of a public 
educational system. But this will be an exceed- 
ingly complex task, touching upon provinces which 
are not only new to educational departments, 
but with which in the present state of affairs, 
these departments are hardly equipped to deal. 
In the adaptation of a public educational system 
to industrial conditions, industry and civic bodies 
must codperate if the best results are to be secured 
both for the young workers and for industry. 

According to a recent Federal Bureau of Educa- 
tion report, vocational guidance has eleven aspects: 
(1) the investigation of occupations; (2) the study 
of vocational schools and courses; (3) the study of 
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individuals to discover their vocational tendencies; 
(4) the giving of vocational information; (5) 
provision for talks and lectures on vocational 
subjects; (6) the publication of vocational pam- 
phlets; (7) the correlation of vocational work with 
work in English; (8) the direct teaching of occupa- 
tions; (9) placement; (10) the following up of those 
placed; (11) the providing of scholarships for the 
gifted and needy. 

In several cities either under the auspices of the 
departments of education or otherwise, promis- 
ing fundamental work has been done, notably in 
connection with surveys of occupations, and 
studies of vocational schools and courses already 
open to students in the respective state or com- 
munity. In Boston extensive surveys of these 
two situations were made several years ago, and 
the returns analyzed, In Cincinnati it was decided 
that the enormity of the task would require a five- 
year survey, and this survey has now been carried 
on for more than three years. In Philadelphia and 
New York vocational guidance committees au- 
thorized by the boards of education have been at 
work for several years. In New York a number of 
pamphlets containing vocational information have 
been issued. The work in that city has lately 
received a new impulse in the warm interest of 
officials high in the city’s government. In Washing- 
ton a vocational guidance movement is operating 
under the encouragement of business. And in 
Buffalo the work has been definitely undertaken 
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by the Chamber of Commerce who last year 
engaged an expert in vocational guidance to 
organize the work for them and to make intensive 
studies of certain trades and put these studies into 
serviceable form for young people. 

The first aspect of the vocational guidance 
program as outlined, 7.¢e., giving exact infor- 
mation about the various trades, involves re- 
searches that have never been accurately made. 
The already mentioned children’s agency for 
factory work in New York City, and the Con- 
sumers’ League in certain places, have made some 
studies of industry from the point of view of their 
suitability for children. As yet, however, these 
studies do not purport to be general or exhaustive. 
To study accurately the conditions of even the 
“constant occupations” of any particular com- 
munity needs no small amount of industrial 
knowledge .and observation. For the purpose of 
vocational guidance it is necessary to find out, 
about any given industry, for what processes in it 
children may be trained, what qualities or what 
degree of strength the work requires, what are the 
probable effects of the particular work upon health, 
what are the moral conditions, whether employ- 
ment in the trade is constant or seasonal and to 
what degrees, and especially, what are the oppor- 
tunities both as to wage and training. Such data 
must of course be constantly revised to meet 
changing conditions. 

That such community studies of industry are 
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necessary to the success of any system of industrial 
training cannot be doubted. Even the circulation 
among young people of accurate information about 
various industries, in a form in which the boys and 
girls could see the applicability to their choice of 
vocation would be of inestimable value. With 
this work alone organized and in operation, the 
number of children in blind alley trades would be 
appreciably lessened even if the facilities for indus- 
trial training were not greater than they are now. 
The second phase of vocational guidance work, 
a study of the already existing opportunities for 
trade and industrial training in the separate 
communities is obviously a prerequisite for that 
extension of facilities for vocational training which 
must follow in the wake of the vocational guidance 
movement. For this extension the vocational 
guidance movement must furnish impulse and 
direction. In the larger towns and cities it is 
probable that few people have any opportunity to 
gain comprehensive and exact information about 
even those trade schools and courses offered in 
their own town, exactly what is offered in them, 
and what returns may be expected from the prep- 
aration they give. The Henry Street Settlement 
in New York recently published a directory giving 
all the trades and vocations taught in the day or 
evening schools of greater New York, the price of 
tuition if any tuition is charged and other neces- 
sary details. Such an educational directory seems 
a very simple thing; as a matter of fact it is most 
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infrequent. In the instance mentioned it served 
a double purpose: to instruct the children where to 
look for training; and to instruct the citizens of 
New York how few and inadequate opportunities 
for industrial training there are in the greatest 
industrial center in the country. When all this 
information is compiled by discriminating investi- 
gators and made public under the authority of the 
public-school system the ground will have been 
cleared for a more discriminating extension of 
facilities for industrial training. 

The third aim of vocational guidance, the study 
of individuals to discover their vocational tenden- 
cies is a very difficult matter. But when informa- 
tion about trades is obtainable, when parents, 
children, and the public generally are informed in 
this respect, and when the means of trade training 
are available, the young workers themselves will 
do a good deal toward making clear their own voca- 
tional tendencies. This study of individuals and 
the studies of the trades areinterdependent. This 
is recognized in the Cincinnati Survey, where, for 
instance, an expert in psychology has been em- 
ployed to study every detail of shoe-making. The 
difficulty offered by such studies and the need of 
expert knowledge for the making of them is indi- 
cated in a recent instance in New York. A philan- 
thropic agent concerned with the placement of 
children in work guaranteed not to be detrimental 
to them, after a study of diamond polishing, direct- 
ed that it be placed upon the white list. Learning 
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of this, a social worker who had happened to come 
into contact with a number of girl workers in this 
trade and had noticed the unusual amount of 
illness and break-downs among them, herself 
investigated the trade and systematically ques- 
tioned the workers. She learned that so far as 
hours, wages, and decent conditions of work were 
concerned, the trade did indeed compare not un- 
favorably with other industries entered by young 
girls in the community. But the power of atten- 
tion necessary to hold the stone in just the right 
position, the constant danger of losing it, the strain 
that resulted from knowing how slight a wavering 
of attention could lead to catastrophe was a severe 
daily strain that many of the girls were physically 
not equipped to endure. What was needed to 
insure success in this operation was not ‘‘skill”’ 
in the industrial sense at all, but a condition of 
nerve and physical organization which ‘‘experi- 
ence’? cannot be depended upon to produce. 
Fairly simple tests would have indicated those that 
had the requisite qualities and could safely be 
directed to the work. 

The fourth, fifth, and sixth aspects of vocational 
guidance, the giving of vocational information and 
talks, and the publication of vocational pamphlets, 
represent the campaign for the education not only 
- of the children, but of parents, the general public, 
and industry as well. It is probable that the de- 
velopment of all the other work depends on the 
effectiveness with which this campaign can be 
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accomplished. It will be the means of securing 
several things which are prerequisites to the aboli- 
tion of the conditions which now surround working 
children: the intelligent codperation of tax-payers, 
and a greater standardization of those industries 
that employ children in one or more of their 
processes. 

It is often pointed out that the actual teaching of 
trades within public schools and correlation of this 
trade training with English and other subjects 
present great difficulties. This is true, but the 
difficulties, however great, are not insuperable. 
The owner of a shoe factory in Lynn, who, as a 
member of the board of education, is interested in 
an industrial school now being contemplated by 
the board, was asked: ‘‘Could you find within your 
own factory able workmen who would also make 
good instructors?’’ He weighed the question for 
some minutes and then answered: ‘‘ Yes, I should 
have to select them with great care, but they exist.” 
That is the sum and substance of the matter;. 
teachers of trades will have to be sought carefully, 
but they exist. And textbooks, where they can 
be made to serve, can also be made, perhaps by 
the codperation of academic and trade instructors. 
Greater difficulties than these will lie in getting 
effective training early enough to those children 
that are forced by poverty to go to work as soon 
as the law allows them; and in keeping a careful 
balance between academic and trade training. 

As the foregoing lines of vocational guidance 
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activities become more and more developed, the 
relation between industry and a system of public 
industrial training will become more and more close 
and codperative. With the growth of public em- 
ployment agencies, both state and municipal, 
now on the increase in this country, and with the 
possibility of a Federally supervised system of 
employment exchanges now pending, the possibili- 
ties of effective codperation between such agencies 
and the vocational guidance committees of the 
departments of education are at once apparent. 
Of the twenty states in this country that provide 
for state employment agencies, two, Wisconsin 
and New York, now recognize the importance of 
differentiating the children’s problem from that of 
other candidates for work, and provide for advisory 
committees of parents and employers for looking 
after their interests in juvenile departments. It 
is one of the chief businesses of public employment 
agencies to accumulate and circulate informa- 
tion about trade conditions. Vocational guid- 
ance bureaus will need their codperation, and 
they in turn will need the information about in- 
dustry which the vocational committees will have 
gathered from a more highly specialized point of 
view, with direct relation to youthful workers. 
In England the Board of Trade Employment 
Exchange in its work with children keeps in direct 
and. close relation to the educational authorities 
who attend to the personal side of the work. In 
Birmingham, for instance, the public labor ex- 
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changes receive and register applications from 
children under seventeen, and also from employ- 
ers, then endeavor to place the applicants in the 
positions best suited to them. This work is in 
charge of an officer who has in his possession the 
child’s school report, a report from the school 
medical officer, and from the school care com- 
mittee ‘‘helper.’’ In these school care committees 
members assigned as “‘helpers”’ to a small number 
of children keep in touch with them for about three 
years. There is also a Central Care Committee 
consisting of six members of the Education Com- 
mission, four representatives of teachers, three of 
employers, three of workmen, four social workers, 
school medical officers and others. Through these 
relations, the exchanges become far more than 
placement agencies. Through their efforts, firms 
are induced to promote their own boys instead of 
discharging them and taking in men from outside. 
One exchange has started a school for unemployed 
boys. 

Some such follow-up work is recognized as 
necessary in America and is set down as the tenth 
aspect in vocational guidance work. Follow-up 
work will really be less a matter of sentiment 
and paternalism than an administrative function 
quite necessary for the successful carrying out 
of the other lines of vocational guidance work, 
a system of checks both upon the workers and 
the form of work. The eleventh aspect, the 
provision of scholarships for the gifted and needy, 
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introduces no new principle into American 
education. 

The most significant contribution to the subject 
of vocational education and vocational guidance is 
contained in the recently published report of the 
Federal Commission on National Aid to Vocational 
Education? and the bill providing for its recom- 
mendations. As a general survey of the present 
need of vocational education this report is indis- 
pensable to students of the subject. It does not in 
any sense remove the necessity for accurate local 
studies both of industries and facilities for trade 
training. What it very definitely does do is to 
explain why and wherein a policy for industrial 
education in this country cannot be left to states 
and municipalities, but must be a Federal re- 
sponsibility, with the granting of Federal aid to 
all-day, part-time, and evening vocational schools 
of less than college grade, for persons over fourteen. 
An amount equal to that supplied by the Federal 
government is to be supplied by the state or the 
community. The conditions governing the Federal 
grants recognize state and community differences; 
appropriations for salaries of teachers of trade and 
industrial subjects are to be allotted to the states 
in proportion to their urban population; the’ 
agricultural appropriations are to be in accordance 
with the rural population. - 

We have elsewhere in this discussion shown the 
difficulty of securing satisfactory teachers in voca- 
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tional subjects. A significant recommendation by 
the Commission is national grants for the training 
of teachers, on the principle that ‘‘the economic 
differences among the states and the migratory 
character of teachers justifies the nation’s aid in 
training them.” 

The report in detail deserves study. The sig- 
nificance of its recommendations can hardly be 
overestimated. It reformulates the educational 
policy of this country, relating it to industfy, to 
society, and to individual efficiency in a manner 
never before attempted and long sorely needed. 

It has been demonstrated that there are in industry 
large numbers of untrained workers between the ages 
of fourteen and twenty-one, displacing adult workers 
and destined, many of them, by the conditions of their 
work and their equipment, to become themselves the 
unemployed and the unemployable of the next genera- 
tion. It is submitted generally that there 1s no place 
an industry for children between the ages of fourteen 
and sixteen, but they are at work in large numbers. 
A general raising of the minimum working age from 
fourteen to sixteen ts certainly desirable, but the situa- 
tion cannot be remedied thus at one stroke by legisla- 
tion. The real answer lies in adapting the system of 
public education to the varying capacities and tenden- 
cies of boys and girls; and in providing industrial 
training at a sufficiently early age to make tt profitable 
to those that by reason of poverty or capacity are 
destined for early entrance into industry. A system 
of public industrial training, instituted not merely as 
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an adjunct to secondary education, but as an integrab 
part of elementary education as well, is the crying 
need of this country to-day. It cannot be left merely 
to wealthy cities to work out individual plans for 
themselves. The rural districts and the immigrant 
population must be provided for also. In changing 
the present conditions of juvenile work, industry also 
must have a part. Indeed, a standardization of the 
conditions under which children work must result 
when throughout the country an industrial education 
policy becomes a permanent part of the system of 
public education. 

Vocational guidance should be given every possible 
encouragement along practical lines within the public 
school system and in public agencies under the direc- 
tion of special committees of experts acting in an 
advisory capacity. Children of working age consti- 
tute a legitimate part of the labor market organization. 
The training and placement of child workers, there- 
fore, belong respectively to the public school system 
and the public agency, the two constituting a govern- 
mental responsibility. 


CHAPTER IV 
IMMIGRATION AND UNEMPLOYMENT 


HERE is an increasing tendency in this 
country to ascribe social and industrial 
disorders to the immigrant. This is an easy way 
to explain overcrowding of cities, wretched housing 
conditions, increase in crime and in the number of 
““public charges,’’ and political and social discon- 
tent that crystallizes in such organizations as the 
Industrial Workers of the World. It is as a part 
of this general theory that immigration is held to 
be the explanation of unemployment. There are 
many who believe that if immigration were per- 
manently stopped, unemployment as a problem 
of any considerable intensity would disappear. 
There is no doubt whatever that immigration 
adds to our liabilities just as it adds to our assets. 
It brings certain benefits and it intensifies some of 
our social and industrial difficulties. To the immi- 
grant as an element of confusion, we have given a 
good deal of apprehensive attention; to him as a 
contribution, we have given very little thought 
beyond recognizing his capacity for hard labor. 
So insistent has been our demand that he build our 
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mills, mines, or foundries that we have not inquired 
what equipment he has, what degree of thrift and 
invention, what savings to invest in America, to 
say nothing of what spiritual capacities, what 
traditions of art and literature. 

It is only occasionally that we recall that the law 
of admission requires that he have a sound body 
and some money, that each adult immigrant is 
worth at least $1000—the cost of rearing a child to 
the age of production—and that it is consumption 
as well as production that maintains our markets. 
That immigrants are not larger consumers and 
better investors than they are is partly the fault of 
our educational and assimilative processes which 
as yet operate chiefly to make the alien a producer. 

As to how largely he zs a producer, even to one 
prepared in some measure for the results, the 
findings of the Federal Immigration Commission 
in this regard are astounding. From the figures 
given, one is led to conclude that the principal 
industries of the nation are dependent upon immi- 
grant labor for their continuance. The iron and 
steel manufacturing of our country employs 86,089 
workers, of whom 57.7 per cent. are foreign born, 
while a good many others are the children of 
foreign-born parents. Germans, Irish, English, 
Slovaks, Poles, Magyars, and Croatians—all sink 
their common native differences in favor of the 
common denominator “iron and steel worker.” 
The slaughtering and meat-packing industry in- 
cludes 43,502 workers, 60.7 per cent. of whom are 
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foreign born. In bituminous coal mining, out of 
88,368 workers, 61.9 per cent. are immigrants. In 
the woolen and worsted manufacturing industry 
61.9 per cent. again of 23,388 employees are foreign 
born. Cotton goods manufacturing scores 68.7 
per cent. out of 66,800 employees; clothing manu- 
facturing scores higher with 72.2 per cent. foreign- 
born employees out of 19,502; while the high-water 
mark is reached in sugar refining where, out of 
5826 workers, 83.3 per cent. are foreign born. In 
every industry of importance there is evinced a 
startling dependence upon foreign-born workers. 
It is impossible to discuss any aspect of industrial 
life without taking into account the immigrant 
factor. So large an industrial factor cannot help 
having an important connection with employment 
conditions generally, and with unemployment. 
Just what the connection is, this country has never 
determined. There are many assumptions, but 
little data. Only when it is really known rather 
than assumed why the immigrant figures so largely 
in American industry, under what conditions he 
gets his work and does it, what standards he im- 
poses and what standards are imposed upon him, 
will there be any adequate basis for formulating 
the relation of immigration to unemployment in 
‘ America. 

Every adult immigrant that lands on our shores 
is at least temporarily in the unemployed class. 
He may have the address of an employer or the 
assurance of a job, but until the tools are in his 
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hands he is a prey to the influences, fears, and mis- 
haps which befall every working man or woman out 
of a job. Even when there are friends or relatives 
to help him face the dangers or to offer a share of 
their homes, he does not feel that he has a firm 
grip on life until he is earning a wage. He does 
not begin his industrial life—nor for that matter 
any phase of his life in America—on equal terms 
with the American born. Eager to work, and toa 
degree able, he has nevertheless handicaps which, 
if not met, cannot fail to prove fatal to his success. 
He does not know the industrial game. He has 
little conception of the rules by which it is con- 
ducted. And his education is left to instructors 
who exploit him, teach him the wrong moves, or 
assign him to a position on the field which gives 
him no conception of the game as a whole, or of 
the general theory and scheme of American indus- 
trial life. 

The chief concern of the immigrant is to find a 
job; the concern of America should be to give him 
the right job—neither above nor below his capa- 
bilities—a job that will fit him into American in- 
dustrial life at the point most economic both to 
him and to industry. The immigrant presents a 
peculiar need. He has not grown up in our indus- | 
trial or educational system. He is more often 
than not face to face with a great industrial mech- 
anism entirely foreign to his experience or training. 

He reaches Ellis Island, the greatest market- 
place for unskilled labor in the world,—and the 
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least organized. From it the Greek boy pursues his 
way undisturbed to the padrone’s gang in the shoe- 
shining parlor, the tailor goes to the mine, the 
peasant to the factory and pushcart, the scholar 
to the hotel kitchen and dining-rooms, and the 
craftsman to the farm. Among women it is no 
better: a girl of nineteen who had graduated from 
the gymnasium and was a bookkeeper and type- 
writer was found sewing in a shop where she made 
$4 a week; a girl who had always made her living 
by fine embroidery was found working as a baker 
earning $4 a week; a trained dressmaker was found 
making harness in a leather shop for $5 a week— 
her sore hands, used to skillful adjustments not to 
stiff leather, told her story. Several skilled needle 
workers were found at a mangling machine in a 
laundry. A girl who had been a lithographer in 
Russia was working as a sleevemaker for $4.50 
yer week after she had been here for almost a year. 
The instances typify a general situation. General 
housework is considered the inevitable first job 
for most immigrant women whether skilled or un- 
skilled; and many never escape from it. America 
makes no attempt to ascertain the qualifications 
and fitness of these men and women; they in turn 
know nothing of the conditions and opportunities 
in the various trades. The results could not be 
other than they are. 

The only step ever taken by the government in 
this direction was the establishment of the Division 
of Information in the Federal Bureau of Labor. 
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From its beginning in 1907 it has been exceedingly 
limited in its powers and appropriations. As a 
vocational service bureau upon any adequate scale 
it has been a failure. At this time, however, the 
work of the Division is being enlarged and centers 
are being opened in eighteen cities. 

The determining factors in the choice of an 
immigrant’s first work in America to-day are the 
occupations of his friends or relatives, the orders 
on the books of the employment agent or banker 
to whom he comes, and the help of chance street 
and saloon acquaintances. His aptitude, training, 
experience, and qualities other than physical 
strength, have little influence upon the decision. 
Local studies have repeatedly shown that the 
history of immigrant workmen in this country is 
not a history of intelligent placement, but of the 
most ruthless waste of energy, ability, and aptitude 
to be found in modern life. Failure to make the 
right connections in the first place is likely to mean, 
with the immigrant workman, a complete history 
of wrong connections. The following story is only 
typical: 


The 3rd October, 1912, I arrived with S. S. Noordam 
at Hoboken and had about $20 in my pocket. I stay 
in Hoboken two weeks looking for a position as office 
clerk not knowing that there were more jobs as that 
for me. I never heard in my country about dish- 
washer, janitor, and other positions as waiter and 
many others were not in my way because I never had 
any experience about them. 
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After my money was spent I left Hoboken and went 
as given in a newspaper to Park Row to an office where 
they sent men out in this State for farmers and the 
reason that the manager was a Dutchman found a good 
place in my heart that I could get some advice around 
there. He told me he had a job for $12 a month and 
I get it. Well I took it, he paid my fare to Erieville, 
about forty miles from Syracuse (N. Y.) and arrived 
following day at the farmer. After working for three 
weeks the farmer told me that that kind of work was 
nothing for me and that I had to go. He give me 
$2.13 being $9.00—$6.87 fare what he paid for me 
when I was send to him. The money being $2.13 was 
not enough to go beg to New York and was the only 
way for me to go to Syracuse for $0.87. In Syracuse, a 
small town, was no work at all. I stay there for three 
months and sleep in the station or walk outside in the 
snow and cold night. At last I work in a lunchroom as 
dishwasher for $5.00 a week, meals free. 

In the same time a friend of me was working Morris 
Plains (N. J.) Hospital, and wrote me a letter that I 
must come to him because he could give me a position 
for $20.00 a month in the laundry. The reason that 
he was a countryman from me and friend in my town 
I listened to him and came two days later for $6.78 in 
Morris Plains. He had send me $6.00 for fare. In all 
the time being four months I had my trunk with 
clothes in Hoboken at a hotel, Hudson Street, for his 
keeping. I had to pay every months $1.25, so that 
I must pay him for four months $5.00—The manager 
heard that I was working, wrote me a letter that he 
would not be any longer responsible for my trunk and 
ordered me to take the trunk away and told me in two 
days. I was in Morris Plains just about one month 
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and pay day was a few days later. There my clothes 
were from fine quality and I would not lose them. I 
must quit my job for to get money. I received about 
$18.00—I paid my friend his $6.00 and the hotel- 
keeper $5.00—for the train $0.78—$11.78, so that 
when I was in New York I had $6.00—in my pocket. 
I took my trunk and took it with me to my room 
Hudson Street, where I was only one week, and till this 
day my trunk was left in that room and never saw her 
again. I went in the Bowery because people told me, 
it was in February, I could get if I had no money 
always something to eat down there, and from that 
time the miserable life was beginning. After a few 
weeks the Bowery Mission gave me a position as writer 
addresses in Barclay Street where I work one and one 
halfmonths. They had nowork more and I had to quit. 
I went to Hoboken one night and got a job as bar- 
tender in Hudson Street. I must work there eighteen 
hours a day for $5.00 a week. I get up 9 A.M. and has 
as my first duty to clean the bar and rooms what tooks 
about five or six hours and in the same time bartender. 
At 3 o’clock P.M. the manager comes down and then I 
am a waiter. But don’t supposed that I could sit 
down for a rest. No if he could not find more work to 
do, then he ordered me to play the piano, and many 
times that I did that from 3 p.m. till 11 P.M. while he 
had told me that the afternoon was for me to take a 
walk. And when I was playing I had to keep music 
all the time he only found that we had to take a rest in 
bed after 3 A.M. when I was finished. Once he did not 
understand me right and became so mad that, so he 
always did with his customers, took his police stick 
and would hit me. I found it the best way to beat it 
and not asking for my money went out and to New 
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York where I got a job as orderly in a Hospital. There 
I work three weeks as orderly and after that the sister 
gives me a porter job what only tooks one week. After 
that the sister came in the morning and told me that 
she heard I wasn’t a Catholic and there I had money 
enough made I could look for another job. Before she 
hired me she told me that the salary was $12.00 a 
month. I went down the office with her and thinking 
to get $12.00 I received $4.50, and told me that it was 
all the money she got. 

After that I was discusted and after paying $2.00 I 
was shipped to Venango about sixty miles from Buffalo 
to work as laborer at the railroad. There I came to the 
recovering that I had to do with a bunch of thieves. 
I work one and one half months and quit with $8.25 
left. The commissary man where a man buy his stuff, 
so as meals, clothes, etc., was a big thief, and he steal 
from us Americans and other men all he could get. He 
steal the money before my face and as I told it him 
then I have to be very quite because he did not care to 
kill me. From there I went for $2.90 to Cleveland, 
Ohio, and paid at an agency $2.00—that was all the 
money I had for a job in West Virginia with a tie 
treating plant at $1.75 a day. I arrived and was 
surprised to hear that it was piece-work and there were 
no jobs for $1.75. I had to take it and work one 
month. I made about between $.75 and $1.00 a day 
and had to pay $.60 for meals. I went after one month 
to the railroad who was laying a new track in the 
neighborhood. They took me as laborer and in 
the hope that there were no thieves there, started the 
laborer job again. But the railroad is worse as the 
N. Y. roads. The commissary man was all right some- 
time he took some dimes more but he did it not so 
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often as his partner in Venango Erie railroad. Now 
was it the railroad who did not pay me $9.00 and I 
found it after three months’ work better to go to New 
York when they lay us off and came first in Philadel- 
phia bought clothes there and walk from Philadelphia 
without one penny in New York’s Bowery after six 
months’ work and all kind of experiences. 


The amount of social and industrial waste due 
to our lack of intelligently devised and operated 
machinery for guiding immigrant labor into activi- 
ties for which it has been trained has never been 
estimated. The possibility of drawing intelligently 
and directly on foreign countries for the kind of 
labor needed instead of leaving the supplying of it 
to steamship agents, to whom all immigrants with 
passage money look alike, is still a far distant 
dream. 

Most Americans see in our immigration problem 
simply a question of restriction or non-restriction: 
Shall immigrants be admitted or not? If admitted, 
under what limitations and with what qualifica- 
tions? So bitter has been the strife that we have 
been unable to get any concerted action upon what 
to do with the immigrant after his admission. We 
are admitting a million immigrants a year and are 
officially utterly indifferent to what becomes of 
them after admission. We have refused to see that 
any intelligent policy of restriction would depend 
upona thorough study of the immigrant’s relation to 
American institutions, his use or abuse of them, and 
upon the establishment of the fact that his failure 
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to use them with profit to himself and to America 
alike has not been due to America’s actually keep- 
ing them out of his reach while nominally proffering 
them. Any attempt to develop a domestic policy 
of protection, distribution, and assimilation leads to 
the charge that it will increase immigration; it has 
been impossible to obtain in any but two states’ 
more than investigative bodies? and the formula- 
tion of legislation. 

More and more within the last few years, with 
the general increase of unemployment in this‘coun- 
try, the restriction agitation has focussed upon the 
question of employment. It will be of service to 
indicate upon what basis the agitation rests. At 
the outset it must be said that on this critical point 
of the alien’s relation to American employment and 
unemployment, there is no trustworthy informa- 
tion to prove our contentions either way, and we 
ought to make it our chief concern to get this 
information at once. If the aliens are the chief 
cause of unemployment, and we have reached the 
point where this country has a population greater 
than it can support in comfort, and can educate, 
then certainly immigration should be restricted, 
but we want to determine this by fair and just 
means and not by race prejudice or by the pre- 
sentation of isolated local or misleading statistics. 

The ways in which immigrants are conceived to 


tNew York and California have immigration bureaus. 
2New Jersey, Rhode Island, and Massachusetts have had 
Immigration Commissions. 


122 Out of Work 


cause directly or to influence unemployment are the 
following: (1) They displace American workmen ; 
(2) by flocking to cities and factories immigrants 
overstimulate industry, cause over-production and 
unemployment, while agriculture correspondingly 
loses; (3) the heavy male immigration, composed 
chiefly of single men, ‘birds of passage,” who 
have come here simply to work for a time and 
earn money and then return to the old country, 
are a serious element of confusion in the labor 
market; (4) immigrants actively lower the stand- 
ard of living, and consequently wage-rates; and, 
further, chiefly by strike-breaking, they prevent 
the improvement of American standards and of 
American industrial conditions. 

(1) An analysis of such data as is available 
shows that immigrants do displace Americans in 
certain industries, but the data does not show that 
these same displaced Americans are unemployed 
or employed at a lower wage-rate, or that they 
would have stayed in this industry, or that they 
would return to it, if it were to be abandoned by 
the immigrants. This may be the case; but the 
evidence is not so conclusive as that which es- 
tablishes the displacement of Americans. It is 
analogous to the statement that the introduction 
of machinery has caused unemployment; when we 
attempt to find the men displaced most of them 
appear to be employed in other industries, many 
of which have been virtually created by such 
inventions. 
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Even so great a pessimist over the future of 
America, as influenced by immigration, as Pro- 
fessor E. A. Ross, says: 


Does the man the immigrant displaced rise or sink? 
The theory that the immigrant pushes him up is 
not without some color of truth. In Cleveland the 
American, German, and Bohemian iron-mill workers 
displaced within the last fifteen years seem to have 
been reabsorbed into other growing industries. They 
are engineers and firemen, bricklayers, carpenters, 
slaters, structural ironworkers, steamfitters, plum- 
bers, and printers. Leaving pick and wheelbarrow to 
Italian and Slav, the Irish are now meter-readers, wire- 
stringers, conductors, motormen, porters, janitors, 
caretakers, night-watchmen and elevator-men. I find 
no sign that either the displaced workman or his sons 
have suffered from the advent of the Pole and Magyar. 
Some may have migrated, but certainly those left 
have easier work and better pay. It is as though the 
alien tide has passed beneath them and lifted them up. 
On the other hand, in Pittsburg and vicinity the new 
immigration has been like a flood sweeping away the 
jobs, homes, and standards of great numbers, and 
obliging them to save themselves by accepting poorer 
occupations or fleeing to the West. 


It is to be noted that he fails to point out any 
‘‘poorer occupation” into which the American 
born in Pittsburg have gone, and the effect upon 
the prevailing rate of wages, to correspond with the 
specific enumeration of the upward tendency where 
wage-rates and conditions are known. 
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It is said that if the aliens were withdrawn the 
American born would re-enter their occupations. 
There seems to be no data to support this conten- 
tion. When organized labor had the law passed 
in New York prohibiting aliens from working on 
public contracts, a desperate effort was made to 
secure American workmen for the New York City 
aqueduct. These camps present none of the 
features of the average foreigner’s camps. They 
are as clean and sanitary as the American work- 
man’s home, and there is an eight-hour day. It 
was impossible to find native workmen, although 
many men were working as teamsters and in 
factories at less wages. Another effort was recently 
made to enforce the law with reference to the 
New York subway work, with a like result. In 
short, there is a fundamental reason why labor 
and capital have ignored this law, or made spas- 
modic, half-hearted attempts to enforce it; trench 
digging has a social stigma not put upon it by the 
immigrant but by the American. It is in the same 
class with domestic service and no one has yet 
alleged that its social stigma was created by the 
immigrant woman. If American workmen could 
not be found to work on the New York aqueduct 
under excellent conditions, when aliens were pre- 
vented by law from ‘“‘displacing”’ them, is it to 
be assumed that the vast number of aliens in the 
Western mines, for instance, are usurping the 
native American’s right to work? 

(2) It would be hard indeed to prove by what 
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methods immigrants have found it possible to over- 
stimulate industry to the detriment of agriculture. 
The following statement, from Professor Ross, 
exemplifies the only kind of data upon which such 
a contention has apparently been based, as yet: 


Among us there is one American white farmer for 
fourteen American whites, one Scandinavian farmer 
for eight Scandinavians, one German farmer for éleven 
Germans, one Irish farmer for forty Irish; but it takes 
130 Poles, Hungarians, or Italians in this country to 
furnish one farmer. Failing to contribute their due 
quota to the production of food, these late-comers have 
ruptured the equilibrium between field and mill, and 
made the high cost of living a burning question. Just 
as the homestead policy overstimulated the growth of 
farms, the new immigration has overstimulated the 
growth of factories. 


Most Americans would be unwilling to advocate 
restriction upon a conclusion of this kind. It 
completely disregards the thousands of immigrant 
farm-hands who annually harvest these crops, re- 
cruits from the ranks of casual labor, because the 
farming industry does not offer the regularity of 
employment that the factory does and so cannot 
compete with it. Furthermore, there could not 
have been at Professor Ross’s disposal, the data 
which shows that far from overstimulating the 
growth of factories, peasants upon arrival have 
been prevented from going to farms crying out for 
their help, by the better organization of industry, 
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which maintains agencies to direct these men to 
factories and away from farms. Neither does the 
advent of immigrants explain why several hundred 
thousand American farmers have removed to 
Canada, nor why the American boy is deserting 
the farm. All of the conditions in which immi- 
grants play a part are far too complex to be 
explained by one set of data or by any one line of 
reasoning. 

(3) “Birds of passage’’ and the increase in male 
immigration undoubtedly contribute to the in- 
stability of the labor market and have an import- 
ant relation to unemployment. Much publicity 
is given to such statistics as those showing that 
between June 30, 1913, and May 31, 1914, 1,254,- 
548 aliens entered the country; during the same 
eleven months, 288,469 immigrants returned to the 
old countries. In the six years following the panic 
of 1907 over three million immigrants sailed east- 
ward again. These are indeed significant figures, 
but they may be significant in more than one direc- 
tion. The fallacy of the American position lies in 
assuming that, excepting the few returning home 
for visits, all the others eastward bound were 
returning as a part of a preconceived plan, because 
they had never intended to stay. 

There is no proof of this. It is true that from 
June 30, 1913, to May 31, 1914, of the 808,144 men 
entering the country, only 307,367 were married. 
It is also true, in a general way, that unmarried 
workmen, having no local ties, would naturally 
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move more readily from place to place if the pros- 
pect seems slightly better somewhere else, and 
more readily return to Europe in a season of indus- 
trial depression. The real question is whether 
large numbers of them come here intending to do 
just those things. 

Some of them do; it is probably, however, a 
comparatively small percentage. Many men do 
not bring their families, confidently meaning to 
send for them later when they can afford to do so. 
A powerful influence, not of the immigrant’s 
making, encourages him to leave his family at 
home; the family man is not wanted in casual and 
seasonal labor industries; no provision is made for 
his family, and he is told so. The employer wel- 
comes the family of the steady laborer as it steadies 
that market, but the reverse is true for the seasonal 
laborer. The family man greatly increases the 
difficulties of housing and makes a community life 
necessary. Moreover, most of the camps of the 
small mining and manufacturing towns to which 
immigrants go to work have no facilities for re- 
creation, education, or religious observance. Even 
the most hopeful immigrant may well hesitate to 
take his family to places where they will be shut 
off from all civilizing influences. 

“Every immigrant comes here to make money.”’ 
This is the last word of the immigration posi- 
tivist. But along with the intention—and the 
immediate need—of making money, nine out of 
ten immigrants cherish the hope of a new and 
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better home, a freer air, hope of a brighter future 
in all spiritual ways for themselves and their 
children. The average American is not in a posi- 
tion to deny that these two ideals are compatible 
and sometimes interdependent. America permits 
him to realize the first if he can—since industry 
needs him—but offers him little opportunity to 
realize the second. 

(4) An analysis of living conditions does show 
that the standard of living among immigrants is 
lower than that of Americans in the same industry, 
but it does not clearly appear that there is a 
deterioration of the American standard due to the 
presence of immigrants. Investigations of camps 
show repeatedly American quarters of one grade 
and immigrants’ quarters of another; foreign 
families living in one group, Americans in another. 
Small industrial communities show the isolated 
foreign colony with a different standard of com- 
forts and sanitation. How much of this is due 
to the immigrants’ ignorance, and inability to 
change it and how much is due to the race pre- 
judice of American workmen and the cupidity of 
padrone and employers who are interested in the 
immigrant for profit, is not known. Mr. Ross 
points to a typical Western town of 26,000 inhabi- 
tants, 10,000 of them immigrants, in which he 
gives a picture of vice, intemperance, and bad 
housing and living conditions due to the immi- 
grants. This picture is chiefly disquieting be- 
cause of its overthrow of our ideal of majority 
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rule. There was a safe margin of 6000 Americans 
to establish any standard they chose. One is 
tempted to think that here, as in many other 
places, the American population quite definitely 
ignored or isolated the immigrants, permitting 
them to work all day with Americans at the mills or 
factories where they were needed, and then en- 
couraging or compelling them to spend all the rest 
of their time in their own corner of the town, in 
Little Italy or Hungary Hollow, and to encroach 
no more than necessary upon the respectable 
streets and schools and churches and recreations of 
the American section. Such a situation illustrates 
a sufficiently familiar American policy, a policy of 
internal restriction. Lawrence and Calumet and 
Ludlow are the products of it. 

If the above story is typical, immigration should 
be restricted to prevent the American from exploit- 
ing the alien—a temptation he seems unable to 
withstand otherwise. There is abundant proof, 
however, that the immigrants’ standard rises just 
in proportion as he is organized, educated, and 
associates freely with Americans whose standard 
he thus learns. If the American believed that the 
immigrant is good enough for his standard of living, 
then no power could prevent his having it. Let 
the American railroad build bunk houses alike for 
American and immigrant, and the immigrants will 
rejoice to live in them just as they now leave the 
places in disgust whenever they can. 

At the time of entering this country immigrants 
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are, very generally, fairly stable workmen inclined 
to settle down at one occupation and do their best. 
The fact that after a few years many of them have 
found their way into the migratory class, drifting 
from camp to camp, from industry to industry, is, 
as has been suggested, sometimes accounted for by 
their entrance upon work for which they are not 
fitted and which they cannot stand. How largely 
their industrial descent is due to the actual stand- 
ards of living forced upon them in certain indus- 
tries it is hard to tell. 

It is known that American employers have 
established and maintain conditions in which the 
newly arrived immigrant has no choice and against 
which he can make no protest. What are these 
conditions which immigrants do not make but find 
awaiting them on arrival, and which are so vi- 
tally affecting regularity of employment, causing 
maintenance of large reserves of labor, and unset- 
tling the labor market? Speaking from personal 
experience in labor camps, Raymond Robins says: 


Let me present some details for your consideration. 
The lumber industry is one of the ancient trades. In 
the old days the logger was, in his rough, uncouth way, 
a splendid type of the pioneer. He went forth from 
his cabin to the forest to fell trees in the timber strip 
and returned at night to his home and family. It 
was from such conditions that the men and women 
came forth to lead the industry and government of 
the West. From such a home came Lincoln! What 
are the conditions to-day in the great lumber camps of 
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the West and South? Let me describe one in which I 
worked. We slept in bunks four tiers deep, one rack 
on each side and two in the center of a big tent. When 
called for dinner, we washed our hands and faces, if 
the habit still lingered, at a trough of running water. 
Then, lined up in front of the hash tent, we waited for 
the bar to go down. In we rushed, each man grabbing 
whatever he could reach and then covering his plate 
with his hands looked about to see if he had missed 
anything. At night, we slept in our clothes minus 
coat and shoes. We did this because our clothes, wet 
with sweat, protected us from the other inhabitants of 
our bunks. One night the tent leaked just above my 
bunk, and I got up. A light was shining in the fore- 
man’s cabin. I went over and found him wrestling 
with some accounts. I told him I was some shark at 
figures myself and asked if I might help him. He con- 
sented, and after I had straightened out his muddle, 
we lighted our pipes and had a talk. Some men from 
the nearby settlement had been at the camp that day 
asking for work. We were short of hands, yet they 
were sent away. I asked this foreman why he did 
not hire these men. He said that the company pre- 
ferred men like us that were shipped out from the city. 
Pressed for the reason, he said, laconically, ‘you fel- 
lows don’t kick about the hours or the wages or the 
grub. When you get fired you leave camp. If you get 
killed, the company don’t have to pay.”’ 

Every man but two that I talked with in that camp 
seemed to be interested in just three things: whiskey, 
women, and the gamblers’ trance. They were all 
waiting to get a stake large enough to have a “good 
time’’ in the red-light district of Chicago, Seattle, or 
San Francisco. 
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Railroading and boating are very much the same. 
The surfacing of the tracks on the great railroads of 
this country is now done by homeless men shipped 
out from the great cities. The men in the boats on the 
great lakes belong in the main to the hopeless human 
waste of the casual labor group. Only the captain, the 
mates, and the engineers have survived as a real craft. 
All the others are roustabouts, industrial human drift, 
half vagabond, half criminal. Fed on rancid food, 
sleeping in lousy forecastles, and working irregular 
hours, they average one trip to a booze, or one booze 
to a trip, just as you please to put it. You can find 
similar conditions at the foundation of the steel and 
iron industry. I have worked as a common laborer, 
wheeling in the yards at the South Chicago Steel 
Works. When I left my work at night, I went to sleep 
in bunks that were still warm from the man who had 
gone to take my place in the next shift. For seven 
days, those bunks were never cold. I was told that 
they had not been cold for nine months. 

Still, you say, ‘the farming class is yet sound and 
pure.’”’ Never were you more mistaken. The de- 
velopment of machinery in agriculture and the speciali- 
zation in farming has abolished the class of agricultural 
common laborers that used to live upon the soil. The 
seasonal needs of the farm are now supplied by the 
homeless casual labor group of the great cities. Read 
any newspaper during the harvest season and note the 
cry for labor that comes up from the farms. How long 
will that employment last? Six weeks at the most, 
and if you do not leave the locality so soon as the 
season is over, you will be “‘vagged”’ by the sheriff and 
made to work on the county roads. I know, for I 
have been there. When the farms of a country are 
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put on an anti-social casual labor basis, it is time for 
men and women concerned with the moral issues of 
civilization to think and act. 


Continuing his statement of the results of this 
camp life upon cities in winter Mr. Robins says: 


When this group with whom I have intimate per- 
sonal acquaintance returns to the city, they: return 
with more or less money. Many of them remain for 
four or five months, absolutely without any of the 
natural associations or friendships, living as men in 
their bunk houses. It is even true of the bonanza 
farms; and in the great bunk houses on the bonanza 
farms of the West you can find some of the worst 
instances of what I am relating to you to-night. They 
go back to the great city, and to what part? Away to 
the quarters of my friend, Hinky Dink; in the lodging- 
houses of that region of the city they frequently take 
lodgings a week or two months, pay for all in advance, 
and then with what money they have in their pockets 
they go out and have a good time. They always wind 
up at the bawdy houses if they do not wind up in jail. 
The resources in the pockets of these men divorced 
from social obligations and community relations, is 
very great. I estimate it,—although I make no claim 
for the accuracy of my estimate;—at something over 
four million dollars in money, which comes into the 
city of Chicago every year from the pockets of the 
casual labor group, varying in amounts for each person 
from three or four dollars to seven and eight hundred 
dollars. I have known one case of nine hundred dollars, 
never more. These men in nearly every case have been 
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divorced from social responsibilities in some way, not 
a few have become embittered, depraved, and are no 
longer contemplating anything in the future. 


There has been a tendency on the part of certain 
central reserve labor cities like New York to deny 
residence and refuse help in winter to these camp 
and summer laborers. It is pertinent to ask in this 
connection, where is the ‘‘home’”’ of the man who 
in the spring is sent out from the city to build roads 
and dig ditches and construct aqueducts, and 
repair railroads? Where can he go when these 
works close in the fall? What argument will be 
used to get men on farms in the spring and summer 
if they lose their residence and are treated as 
““hoboes”’ when the farmer does not want them 
in winter? If the unskilled workman is to lose the 
benefits of his city residence by doing this work in 
the summer, what arguments will be used to get 
him to do this work hereafter? 

It may be said that these conditions are isolated. 
In New York State alone (which is not primarily a 
camp state) there are during the summer in busy 
seasons between two and three thousand camps 
and small industrial communities where the condi- 
tions among immigrants form a striking contrast 
to those among Americans. The highway camps 
operated by contractors on state work, are among 
the worst, as the following descriptions taken from 
reports of the chief investigator of the Bureau of 
Industries and Immigration show: 
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Camps on public works are devoid of any Ameri- 
canizing influences. With two exceptions there are 
no amusements or recreations other than the saloon, 
no educational facilities, and no religious influences. 
Most of them have no regulations and are remote from 
town authorities and are therefore a law unto them- 
selves. Where aliens live in nearby towns they are 
usually in boarding-houses run by their countrymen. 
In the minority of camps (outside the aqueduct) are 
laborers with families employed, as unattachéd men 
are generally preferred. Excepting in the aque- 
duct camps, these men are crowded into the barest 
shanties, hovels, or barns, with no sanitary provisions, 
and none of the decencies of life, to say nothing of the 
comforts. These quarters provide bunk space only, 
and here laborers must keep their clothes, supplies of 
food, and all other possessions. They usually cook for 
themselves, do their own laundry work, and in every 
respect the life is the simplest camp life. The greed or 
cupidity of the bosses crowds them into quarters which 
soon become so vermin and germ ridden that they 
prefer to sleep out of doors. 

The majority of the contractors believe that the 
only way they can obtain or keep laborers is through a 
padrone. Statistics show that fully one-third of the 
men obtained in this way shift from one place to 
another—not a very satisfactory result in justification 
for such a vicious method. In return for furnishing 
laborers, from each of whom the padrone collects a fee 
of from $1 to $5, he is given the privilege of housing the 
men and furnishing them with provisions. Since his 
ereatest profit is made on these two items, it is no 
wonder that laborers were found housed in tiers in 
horse stalls in stables, in condemned houses, in hovels, 
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and in old wooden shacks. In one such building, 
where the only way to reach their sleeping quarters 
was by means of rickety stairs, a notice was posted 
by the contractor to the effect that the men used the 
stairs at their own risk! Where the men worked in 
shifts, the rude bunks frequently served daily for two 
or three sets of men. For such accommodations each 
man paid $1a month. The prices charged for his food 
were higher than in the city, and the quality of that 
inspected by this Bureau was rarely good and it was 
frequently kept in basements, barns, and in out-build- 
ings. If a laborer bought his supplies elsewhere he 
usually lost his job. Some of the laborers testified that 
they bought the padrone’s food, threw away what they 
could not eat, and then bought the remainder in the 
village nearby. 

These conditions do not prevail for Americans. The 
contractor usually puts up their houses for them and 
often has them taken care of. Even the barns used for 
the teams are erected by the contractors, and in many 
highway camps these were better than the quarters 
furnished to the alien workmen. The Americans buy 
where they please and often have a dining club. The 
contractor apparently takes no interest of any kind in 
the alien, but he assumes this for the American. The 
alien cannot protest or even bring his grievance to the 
foreman or contractor, as can the American, but is 
turned back to the padrone. The testimony of dozens 
of men taken in these camps shows them to be dis- 
satisfied and discontented; they feel they are being 
exploited; and the prevailing conditions are creating 
restless workers, who change from one employer to 
another, and who have a spirit of retaliation and 
of ruthless disregard of the rights of others. 
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The system of paying wages in use by the majority 
of contractors is a direct temptation to the padrone 
to graft. The usual method is for the timekeeper to 
turn in to the bookkeeper the time worked and the 
rate paid. The*padrone turns in his charges, and 
without any checking up whatever, these are deducted 
from the pay envelopes. A few of the contractors 
require tickets to be turned in, and at least one re- 
quires that each slip turned in shall be signed by the 
employee. Wherever this method prevails, the Bureau 
has had nocomplaints. The usual method, however, is 
to enter in a book the amounts of the purchases, which 
book the employee keeps. But the contractor never 
asks for these books. A number of such books turned 
in to the Bureau and checked up with the com- 
pany’s charges showed discrepancies of from $1 to $3 
bi-weekly. 

The alien employee always goes by number, never 
by name, and his identity is established by a brass 
check. This is a source of grafting by boarding-house 
keepers and bankers, who get possession of the checks, 
especially of discharged men with small balances due. 
Another matter which causes great hardship is the 
practice of sending discharged employees to the city 
office to collect their wages, instead of paying them 
at the works. As an illustration of a frequent hard- 
ship—one group of fourteen Austrians arrived in the 
city on a Tuesday and were told they would not be 
paid until Saturday. They were penniless, and as 
some had offers of immediate jobs outside the city, 
they were placed in a philanthropic home for the night 
and the company was induced to settle the next day. 
Such business methods are often due to mere thought- 
lessness on the part of the company, but they entail 
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great hardship and show the need of the protection of 
alien workmen. 

In many camps it is the custom to deduct fees for 
hospital or medical service. Where the service is 
adequate, the charge of from twenty-five cents to sixty 
cents per month may not be exorbitant, but it has 
become the subject of much abuse. These sums are 
often deducted on the merest pretext of medical ser- 
vice. In one camp where some one hundred men were 
employed, a regular charge of fifteen cents a week was 
made and the service consisted of calling a local 
physician when necessary. The income was thus 
about $60 per month and the calls of the physician 
averaged about three monthly. These charges are the 
cause of much dissatisfaction, since the padrone who 
offers the job does not notify the men that they have 
to pay hospital fees, or that they require certain 
supplies before they can work. In order to sleep they 
must have blankets; in order to work, boots and shoes 
of a certain kind; they have no knowledge of the 
prices or often of the necessities themselves when they 
leave the city for the job, and are ill prepared to make 
some of the necessary purchases. It is not unusual, 
where a number go together, for one or two to work 
for a few days in order to lend the others money to 
buy the necessary articles needed before they can work. 


The labor and living conditions of the men 
employed in labor camps by private industries are 
nearly as bad, as is evidenced in the Bureau’s 
investigation of railroad camps: 


Of all the wretched living conditions in this great 
State to-day these in the railroad camps surpass any- 
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thing investigated by the Bureau. Nowhere else has 
been found such an absolute disregard for comfort, 
health, morality, and justice. The graft permitted by 
these two great railroads through the padroni is 
almost unbelievable, did not the testimony of these 
men, taken in camp after camp, amply prove it. 
Boiled down to its tersest expression this is the prac- 
tice of one of the roads which obtains its men through 
a widely known padrone in New York City: 

(1) Every charge made by the padrone,—who is 
not an employee nor a director of this line,—is de- 
ducted by the railroad employees before the wages are 
paid, upon the sole statement of the padrone. Abso- 
lutely no proof whatever is required from the em- 
ployees that they have received any equivalent for 
the sum deducted. 

(2) It is the custom in some of the camps for this 
company to deduct from $1 to $3 every two weeks for 
supplies. It makes no difference, these employees 
testify, whether they buy supplies or not, that amount is 
regularly taken out, and if they object they are dis- 
missed on the order of the padrone. The men, there- 
fore, ordinarily buy up to the amount demanded and 
then purchase elsewhere. No man may work for this 
road unless he pays the price set, and one result 1s an 
unsettled labor market, since the men are not subjected 
to these conditions on all roads and in all industries. 

(3) If the food is “‘rotten’’ or the men do not 
receive all they order, no refund or adjustment is ever 
made and the prices in this padrone’s camps are higher 
thanat any similar placein the state. The quality of 
the food furnished, and the conditions under which it 
is kept in box cars, merit the attention of the health 
authorities. 
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(4) This company also deducts $1 per week, before 
paying the wages, for shack rent. The shacks are of 
two kinds, old box cars unfit for any other use and 
small sheds made out of pieces of tin and wood which 
the employees pick up along the line. Although some 
of these camps have been in existence from three to 
eight years, they have never been cleaned and are so 
filthy or vermin ridden that the men have built huts 
outside or sleep out of doors. If they refuse the pay 
the $1 is deducted just the same, regardless of where they 
sleep, or they are discharged on the order of the 
padrone to the road. The result is that men who want 
to live decently pay two rents or are dismissed. 

(5) The men get for this $1 rent space for a bunk 
in one of these filthy cars, no place to cook except out 
of doors, and in winter they have to keep their food 
in their bunks and put a stove in the middle of the 
car. There are no sanitary provisions whatever for 
men who have been faithful in the road’s service 
for many years. Although the camps adjoin public 
highways, the beasts of the jungle have better sanitary 
and bathing facilities than are afforded in the quarters 
where the men must live to hold their jobs. 

(6) The employment fee charged by this padrone 
is from $1 to $3. No man can go to work for this road 
unless he gets a brass check from the padrone, and 
for this the road deducts the amount the padrone asks. 
This is the interesting point: In at least one of these 
camps, a foreman testified that he went to New York 
and hired twenty men who in no way came from this 
padrone’s agency, but the fee for each was deducted, 
although the men never saw the padrone or his representa- 
tive. Men who apply to the foreman on the section 
and are hired by him pay their toll just the same.. 
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Whenever men are changed from one gang to another 
a new fee is asked. A new check means a new fee, 
and the padrone is the sole judge of when they shall go 
or stay. Good men who are needed are dismissed by 
the foreman upon the order of the padrone, without 
any reason being given therefor, and the toll in fees is 
sometimes as high as $9 a year for positions. 


This survey of the conditions imposed upon 
immigrants by industries and by communities 
explains how immigrant workmen become an 
easily manipulated body, and suggests the origin 
of the charge that immigrants are used both to 
prevent and to break strikes. They undoubtedly 
are; so are Americans with much greater oppor- 
tunity to know the issues concerned. When 
college boys engage in strike breaking as a lark, 
what can be expected of the peasant who has either 
never heard of a union at all, or who has heard of it 
as the one thing in America that will surely cost 
him his job, or lead to his deportation, if he be- 
comes connected with it. 

Immigrants engaged to break strikes are fre- 
quently not told when engaged that a strike is 
in progress and all sorts of devices are used to 
keep them in ignorance of it. Immigrants have re- 
fused to work on arrival at industries where strikes 
were in progress. In other words they have or- 
ganized their own protests against conditions. 
The history of the Colorado mine struggle, lasting 
throughout years and brought to wide notice by the 
recent crisis there, brought to light, among other 
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things, one very significant fact: every force of 
immigrant workmen there has reached its climax 
in its protest against conditions within ten years 
after arrival. These successive revolts by differ- 
ent groups, after years of helpless endurance, have 
only one significance: left wholly to themselves, 
with little help in education or organization, these 
immigrant workmen not only attain in ten years 
to a desire for the American standard of living, 
but are prepared to starve and die for it. 


The immigrant workman has not only to accept 
the conditions imposed upon him by employers and 
industries; his employment conditions are also 
subject in many cases to legislative provision. 
Various states and cities, in the effort to protect 
the rights of American workmen, have established 
certain legal discriminations against aliens. These, 
in addition to hastening his political corruption, 
have often hampered his securing employment 
even when his services were needed. Against 
these he has made little complaint, doubtless 
believing them to be an American practice 
which he did not understand. The extent to which 
unemployment among aliens is caused or increased 
by statutes or ordinances restricting the alien’s 
right to follow certain callings or occupations or 
limiting his right to hold property is not dreamed 
of by those who carelessly talk of “lazy foreigners.” 
An analysis of laws regulating the status of aliens 
in the United States shows that many of the 
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occupations open to men without capital are closed 
to him. Eight states, for instance, specifically 
forbid his being employed on public works, the 
one thing to which unskilled immigrants naturally 
turn. Yet Arizona, Massachusetts, New York, 
New Jersey, Louisiana, Pennsylvania, Wyoming, 
and Idaho expressly prohibit his doing this work. 
Many municipalities supplement these state laws 
by ordinances of the same nature. In Butte, 
Montana, aliens are barred from public work and 
only resident voters can be employed by the city 
on day wages; in Quincy, Illinois, the employment 
of aliens in any capacity is forbidden; in Pueblo, 
Colorado, aliens cannot be employed in any capa- 
city by the city; in Dayton, Ohio, aliens cannot be 
employed by the city on public works, although a 
city contractor may employ them; in Baltimore, 
Maryland, contractors are required by law to 
employ only registered voters, when possible, on 
city contracts. 

Other cities report that there are no ordinances 
discriminating against aliens, but that “the Com- 
missioner of Public Works has a rule of his own,” 
not to employ them, or that there is no ordinance, 
but that ‘‘any administration that employed them 
would be short-lived.”’ 

Add to these discriminations—already suffi- 
ciently extensive—the fact that in eight states 
and over two hundred cities, aliens are shut out 
from work by civil-service laws, which in many 
cases cover not only high-grade work, but general 
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labor as well,—and the extent to which the alien is 
handicapped in his struggle to become self-support- 
ing grows more clear. 

Licenses for various occupations are in many 
cases given only to citizens or declarants. In some 
cases these prohibitions are imposed by a state 
law, as in Ohio, where an alien cannot: hold a liquor 
license; in Georgia he cannot obtain a peddler’s 
license; and in Michigan an alien cannot obtain a 
barber’s license. Usually, however, these dis- 
criminations are local. The following are examples 
of callings closed to aliens by these local regula- 
tions: 


Niagara Falls, New York,—Peddler, hackman, 
vender; Portland, Oregon,—Junk dealer; Taunton, 
Massachusetts,—Junk dealer or second-hand dealer; 
Buffalo, New York,—Stationary engineer, pawnbroker; 
Fitchburg, Massachusetts,—Public cartman, truck- 
man, hackman, expressman, drivers, junk dealer, 
dealer in second-hand articles, hawker, peddler, 
vender, ticket speculator, coal scalper, common shows, 
shooting galleries, bowling alleys, billiard tables, dirt 
carts, exterior hoists and stands within stoop lines 
under the trains of the elevated railroad (news stands 
and bootblacks). 


One of the inevitable results of passing laws 
that do not represent the will of the people is that 
they are not only violated but are used for “‘graft.”’ 
Fruit peddlers and flower peddlers in New York 
City, for instance, work in many cases in defiance 
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of the law. Unable to secure licenses on account of 
the citizenship requirement, they work without . 
them. When they are arrested the boss pays a fine 
and placidly sets his boys to work again, and has 
the protection of the district policeman in this 
proceeding. The alien naturally comes to regard 
with contempt what he thinks is an unjustifiable 
law; and Americans come to regard the alien as a 
born lawbreaker. It is of course impossible for the 
alien who goes from city to city or state to state 
even to know these laws; their variety and con- 
tradiction make it wholly impossible for him to 
know whether he is violating the law or not and the 
contractor therefore finds him an easy pawn in the 
game. 

In the passage of recent social insurance legisla- 
tion we are putting a premium upon immigrant 
labor, for which some economist will hold the alien 
responsible in the future. Under the workmen’s 
compensation laws in at least two states, an alien’s 
beneficiaries, if non-resident, may not benefit. In 
two other states, Connecticut and Kansas, they 
are discriminated against in the amount they are 
entitled to receive; by the Connecticut law non- 
resident beneficiaries are given only half as much 
as residents, and by the Kansas law the maximum 
payment to them is $750, whereas a resident bene- 
ficiary may receive from $1200 to $3600. The 
Nebraska and New York laws, and the laws for the 
Canal Zone and for employees on railroads engaged 
in interstate commerce provide, in the case of 
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payment in a lump sum instead of in installments 
through a series of years, that payments to non- 
resident beneficiaries shall be less than those to 
residents—whether the residents be citizens or 
aliens. 


The two immediate problems before America are 
to organize the labor market in order to increase 
the mobility of labor and decrease mal-adjustment; 
and to regularize industry in order to lessen casual 
labor and to meet the evils of seasonal employ- 
ment. The immigrant increases the difficulties of 
both. The present system of distribution through 
the padrone, dependence upon bankers for com- 
munication with his family at home, remoteness 
from American institutions, language, and customs, 
will have to be fundamentally changed before the 
immigrant can be freed and his labor directed 
where it can be used to the best advantage for 
him and the country alike. 

So long as industry can draw unsparingly upon 
an inexhaustible supply of labor, there will be little 
incentive for it to undertake regularization and 
other measures tending to conservation. But there 
are evidences that the methods of industry are 
already proving its undoing in this respect. Tales 
of the labor camps and of peonage in the South are 
diverting immigrants to South America or else- 
where. America is getting a bad name. It is no 
longer the country with streets paved with gold, 
but the land where men are driven with whip, 
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lash, and gun, and housed with vermin and rats. 
Agriculture is becoming organized, and the greed 
of industry for every newly arrived immigrant is to 
suffer serious competition; the adoption of social 
insurance against sickness and unemployment, 
etc., are making the home country seem more 
desirable than the risks in the American venture. 

In the absence of any policy or machinery for the 
distribution and assimilation of the adult immigrant, 
and of any attempt to direct immigrants into industry 
in accordance with their abilities and training, we do 
not know whether our reserve of immigrant labor 1s 
larger than the country should carry or not. Farms 
are deserted; seasonal labor cries for more hands at 
certain seasons, cities are crowded in winter. Is the 
remedy less supply or better use of it? It is not clear 
whether all interests would be better served by a policy 
of domestic regulation or by a policy of exclusion. 
Statistics and other data bearing « pon the wmmi- 
grant’s relation to unemployntent are incomplete 
and contradictory. 

It is clear, however, that recent immigrants are 
more and more segregated in colonies, that secular 
schools are increasing faster than public schools, 
that foreign customs and habits and traditions are 
being preserved rather than blended with American 
tdeals and concepts. 

The United States should therefore take steps to 
determine which races are not only assimilable, but 
desire assimilation and which are not. We have 
already determined that certain races are not and 
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doubtless others should be added, but this is not 
primarily a question of unemployment. We need to 
determine what is this country’s need of immigrant . 
labor, and to insist upon a living wage, which shall 
be spent largely in this country. And when that 
is determined we need to know whether we wish con- 
tinually to have in this country a large number of resi- 
dent aliens contributing to American industry but 
entirely shut off from American society and American 
ideals, and unable therefore to comply with American 
standards. Only on the basis of such information 
can the immigrant’s responsibility for unemployment 
be established or refuted. 


CHAPTER V 
HOW AMERICA MARKETS ITS LABOR 


HE Federal government maintains a depart- 
ment to develop agriculture and facilitate 
the marketing of crops. Most of the states have 
similar departments and make considerable grants 
to agricultural colleges, granges, and other institu- 
tions for education along such lines. Foreign 
consuls report on markets, and no small part of 
their interest is devoted to discovering and utilizing 
industrial opportunities for America. Municipal- 
ities maintain free markets and facilitate the 
marketing of produce. Business has combined, 
cooperated, systematized, experimented, invented, 
and investigated until it has a fairly good system. 
There is waste and friction and loss, but the sub- 
ject commands the best intelligence and organiza- 
tion is being perfected. 

The labor market presents an entirely different 
situation. It has long been contended that labor 
is not a commodity and that each individual should 
dispose of his own. Under this system, we have 
seen unemployment grow, the helpless unemployed 
exploited from coast to coast; and we are coming 
to realize that the individual can no longer bear 
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the burden of finding a job. The organization of 
industry is so far-reaching that the individual 
workman can not acquire the information neces- 
sary to guide him in a course of action which will 
assure him of steady employment at the work he 
can do best. Able, willing, and even skilled, he 
cannot find work. Yet he is left to doit. More- 
over, many thousands of children under our best 
laws offer their labor for sale at fourteen years of 
age, and in many states and in some occupations 
much younger. Thousands of arriving immigrants 
annually flood our markets with the raw material 
of common labor. Women enter the industrial 
field at most points without direction. Nation- 
ally, the government has no official knowledge of 
this market, and does little to regulate or supple- 
ment it. A few states have bureaus for directing 
labor but their efforts are largely local. 

In a recent survey of New York City, where the 
situation is typical, more than 1000 employment 
centers were engaged in furnishing jobs. Eight 
hundred of these were private employment agen- 
cies, with no central clearing house of any kind— 
all reaching the same sources of supply, with little 
or no knowledge of the activities of the others; 
and with no obligation to report to any govern- 
mental authority. There were more than two 
hundred philanthropic, civic, benevolent, racial, 
and religious organizations engaged in the same 
work, with a similar disregard for each other’s 
activities and methods. There were some one 
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hundred bankers, steamship ticket agents, and 
others who acted as padroni or the ‘“‘steerers”’ of 
padroni. There were all the newspapers carrying 
“want ads,’ self-constituted employment ex- 
changes. There was the New York State agricul- 
tural bureau and an immigration bureau and a 
branch office of the Federal Division of Informa- 
tion. Each trade union of any efficiency had its 
local labor center for its members; each industrial 
establishment had its waiting list or hung signs in 
its windows for help as the demand varied, thus 
keeping its own group of hangers-on at the door 
instead of drawing upon a common reserve. 
Three different organizations were studying un- 
employment, unknown to each other, and some 
relief organizations were adding employment work 
to their regular work. It was not possible to as- 
certain the number of saloons that were hunting 
jobs for their patrons—but the number was in the 
hundreds. About five hundred churches were 
giving attention to some phase of unemployment. 
Since the war, indeed, a new committee has ap- 
peared each day, equipped with enthusiasm, good 
intentions, and funds, to add to the general demor- 
alization of the market. One astute observer on 
the Pacific Coast writes: 


Our unemployment situation is serious and amusing 
too. If you can imagine about ten committees of 
perfectly good intentioned people each trying to run 
the matter independently of the other and each hav- 
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ing in mind getting crEDIT for its special group and 
scarcely one of them having practical ideas for admin- 
istration, you will get an idea of the situation. You 
will wonder at the effect on the unemployed. They 
seem to enjoy the situation and being in the limelight. 


In brief we have on the one hand a confused 
body of labor, ranging from the unemployables 
including the defectives, the dependents, the 
vagrants and the ‘‘won’t works,” to the handi- 
capped who can work only under special conditions, 
and to the employables, skilled and unskilled. In 
the problem here presented are included all the 
difficulties of seasonal, casual, and professional 
work, as well as of children and alien workers. 

On the other hand we have the means of han- 
dling this miscellaneous body, employers’ agen- 
cies, trade unions, newspaper advertising, private 
business agencies, philanthropic and semi-philan- 
thropic agencies, organized charities, religious and 
racial bodies, civic committees, women’s clubs— 
a body of effort quite as indeterminate and dis- 
organized as is the body of labor. Each selects its 
field without reference to what is being done, or 
what has been found to be a failure, without con- 
sideration of cost or of the necessity for intelligent 
administration. 

Out of this chaos of effort and administration, 
there can be but one result. The unemployed bear 
the burden of this disorganization. They pay the 
many agency fees, pay for advertisements, car fare 
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to these various places, and they waste their vitality 
and time in the needless wearying tramp day after 
day in search for work, which a central clearing 
house could have told them did not exist; they are 
the sufferers from lack of shelter, food, and adequate 
clothing. Industries, on their part, bear the bur- 
den in securing misfits and in limited output due 
to a constantly shifting force. 

When we turn to governmental activities we 
find the same conditions. There is no Federal 
organization for distribution other than the Divi- 
sion of Information for farm laborers, principally 
aliens. Twenty-one states have public offices with 
no uniform standards, with limited appropriations; 
they suffer from political interference, and, with a 
few exceptions, there is little interchange of infor- 
mation between offices in the same state and no 
exchange between those of different states. Cities 
that have municipal bureaus are grappling with 
intercity, interstate and often international pro- 
blems, with no supplemental Federal machinery ; 
while state departments of agriculture and immi- 
gration half-heartedly spend money to distribute 
farm labor. 

Regulation is in the same chaotic condition. 
State and municipal laws governing private agen- 
cies have been written into statute books without 
any understanding of the intricate matters in- 
volved, and without the support of a public 
sufficiently educated in the subject to make these 
laws enforceable. Although so large a part of the 


154 Out of Work 


distribution is interstate, there is no regulation of 
agencies doing an interstate business. 

The regulation of fee agencies in states and 
cities and the establishment of governmental 
bureaus have not gone hand in hand; in fact, in 
some states they have had no reference to each 
other. Yet the establishment of any successful 
public agency, must depend either upon unexcelled 
advantages, or else upon a fair regulation of the 
field. The legislation in this country has reversed 
this position. Competition in the form of state 
agencies has been attempted in states where 
private agencies were not regulated at all. Many 
of these government agencies, established as a sop 
to labor, have become intrenched in the spoils 
system of party politics and have fallen into as 
deep disrepute as some private agencies, before the 
public has had the opportunity to comprehend 
their value or import. | 

In many states but little progress has been made 
since the law was enacted in 1847 in New York 
State to protect incoming aliens. An immigrant 
fund established by this law was to be used, among 
other things, to ‘“‘aid in removing any of said 
persons from any part of this state to any part of 
this or any other state, or from this state, or in 
assisting them to procure employment, and thus 
prevent them from becoming a public charge.” 
California has a separate provision authorizing the 
Immigration and Housing Commission to codper- 
ate with employment bureaus and to devise and 
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carry out suitable methods to relieve congestion 
and obviate unemployment. The law creating 
the New York State Bureau of Industries and 
Immigration gives that bureau similar powers of 
investigation. The Ohio Industrial Commission 
may investigate causes and devise remedies and 
may even provide employment to prevent distress. 
On the whole, however, the sum of the efforts of 
the various States in the direction of organizing 
the labor market is significantly slight. 

The activities of business and of labor in this 
direction have not been more effective. It is true 
that industries have considered to a degree the 
possibility of steadying employment; there has 
been some discussion as to whether various indus- 
tries can or shall combine so to dovetail their work 
that men may proceed directly from one industry 
to another; whether seasonal employment in cer- 
tain industries can be diminished or regulated; 
whether farmers shall not codperate with industry 
to secure nearby winter industries to take their 
laborers in the winter; whether some form of 
insurance cannot be worked out for skilled work- 
men. It is true that some industries have thus 
taken steps that show some recognition of the 
problem of unemployment; but the objective has 
not been a really general organization of the labor 
market. On this point there is no general policy or 
agreement among industries such as exists among 
them upon other business methods and enterprises. 
Different business organizations have codperated, 
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for instance, to produce immigrant rates and 
settlers rates, ‘‘crop cars,”’ land excursions; but 
the seasonal worker must either save enough for a 
first-class fare from job to job or beat his way from 
place to place. There have been all kinds of loan 
funds, but, so far as has been ascertained, no such 
funds are available for transportation. It is one 
of the most urgent and most obvious difficulties in 
the organization of the American labor market, 
but it has never been met. 

The activities of organized labor in the labor 
market have been also restricted. Their employ- 
ment activities have not proceeded from a general 
realization of the need of a national organization 
of the national labor market. In short, it has 
become apparent that neither business nor labor 
can organize or controlit. A well-regulated neutral 
labor market is the only answer. 

In the following chapters is described in detail 
the labor market as it is conducted in America 
to-day, with a view to showing industry, labor, and 
government the cost, waste, and total inadequacy 
of the present system. 


CHAPTER VI 
GENERAL LABOR AGENCIES 


HE distribution of unskilled labor is controlled 
by general labor agents. The employer on 
the one hand and, to a considerable degree, the 
trade union on the other, have tacitly agreed to 
this arrangement. These general agencies place 
and distribute contract laborers, general laborers, 
miners, lumbermen, brick makers, railroad hands, 
cattlemen, farm-hands, casual laborers, etc. They 
are of two kinds: the general labor agency which 
operates for a cash fee and confines its business to 
the exchange of labor, and the padroni who make a 
business of furnishing gangs of workmen, receiving 
in lieu of a fee, or in addition thereto, the privilege 
of housing and feeding employees whom they 
furnish. 

The general labor agencies are numerous and 
well patronized by both native born and immi- 
grants. Since most of the applicants for work are 
shipped out of cities, these agencies provide a 
significant means for relieving labor congestion. 
Many thousands of casual laborers might be 
homeless and idle charity seekers in cities if they 
were not sent out by these agencies to farms, mines, 
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and other places where labor is needed. Their 
efficiency as distributing agents would be even 
greater if the dishonest agencies were regulated 
and the honest ones more adequately protected 
and encouraged than they now are. 

Many of these agencies are much more than 
employment centers. Men flock to them by the 
hundreds in critical periods of unemployment, 
“hang around” the waiting-rooms all day, and if 
they are permitted, sleep on the floor at night. 
In a good many instances it is pretty generally 
known that no orders will come in for days, and 
are not expected; yet the men stay, finding shelter 
from the severe weather in the only place to which 
they feel they have a right to go. 

In New York City in the winter of 1913-14 
hundreds ‘of unemployed men were constantly 
sheltered in these agencies. The report of a visitor 
to one of them follows: 


Mr. B. (the employment agent) does not run a 
lodging-place but he allowed the men to stay over 
night in his place. One night an inspector called and 
found men sleeping on the bare floor. Two days later 
he received a letter that he must take out a license for 
keeping a lodging-house, and that he must not let 
lodgers sleep on the floor. The same night at closing 
time he ordered all the men to leave. But when a 
policeman standing near and some neighbors called 
him heartless he allowed the men to stay in. He did 
not charge the men anything. His place consisted of 
one-half the ground floor, four rooms, in which on 
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some nights he said 364 men were crowded, standing 
up all night and so packed that it was impossible to 
pass through. In the morning a baker brings him 
bread several days old for which he pays three cents a 
loaf. He breaks every loaf into four parts, but even 
so there is not enough for one-tenth of his applicants. 
The men fight for a piece, soak it in water and devour 
it ravenously. I went through the place, which is 
barren of any furniture except a few wooden benches, 
and counted 107 men in the place, most of,them 
standing as there was no place for them to sit down. 
On account of the severe weather all the windows 
were closed, and the foulness of the air was indeed 
indescribable. I approached a number of men whose 
protruding cheek bones and red and strangely shining 
eyes plainly showed their suffering, and spoke to them 
in their native tongue. In nearly all cases the men 
had not had anything to eat for two or three weeks 
and were keeping themselves alive on what they could 
pick up from ash barrels. They were all insufficiently 
clad—not one man with an overcoat. Mr. B. sent 
several of the men who were sick to hospitals and 
homes. 


A survey of a number of these agencies indicates 
the part they play in the life of the unemployed. 
One, in the basement of a tenement, was a saloon 
and restaurant, where the men smoked, talked, ate, 
and drank. At night they were allowed to sleep 
on some rude benches. Another, which advertised 
‘Employment for bakers and confectioners,”’ 
was a bare room with a bar, one end being filled 
with tables and chairs where the men played cards 
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and drank. Some so-called “‘hotels”’ often have a 
combination office and saloon on the ground floor, 
and the second and third floors are used for lodgers. 
A trip through such a house showed men drinking 
and playing cards all over the premises, and in 
some places, where women were seen, the men 
around said they “‘hang about to get the men’s 
money, and are favored and encouraged by the 
house.”” In one of these there were card and 
billiard tables at which several young men were 
playing and groups were hanging about the win- 
dows and at the bar. Another was ina dark, 
gloomy basement with a low ceiling, and filled with 
wooden benches which at night were transformed 
into rude bunks. This place was filled with 
all kinds of indescribable baggage, and was dirty 
and disorderly beyond description. There was no 
eating-house, but employees brought in food, such 
as cold meat, ‘‘street bacon,”’ fruit, etc. Because 
of the crowded condition, most of the ‘‘placing”’ 
was done on the street, and benches were placed 
along the sidewalk for the crowds that could not 
get in. Another agency, with a hair-dressing store 
in the basement below it, consisted of a large bare 
room, filled with wooden benches and chairs. 
Though women were waiting there, the proprietor 
said he never did any business with women em- 
ployers, and advised his callers not to get any such 
help in his neighborhood. There is little reason to 
doubt that some of these places are nothing more 
than disreputable houses, and that the employ- 
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ment agency is the ruse by which patrons are 
attracted. 

In some of the cities, certain types of employ- 
ment have become almost the property of the 
saloonkeeper in collusion with the ward-boss. 
The “hotel help” used to be largely negroes and 
Americans. They are now largely foreigners, 
among them many Greeks. Certain headwaiters 
have made arrangements to get their employees 
at these saloons, an agreement profitable to both, 
and also to the politician who wants their vote if 
they have one. Only the patron of the saloon who 
is willing to spend or treat can get a job and that 
only through the saloon holding the contract. If 
the unemployed man patronizes the wrong saloon 
he cannot get the coveted hotel job. A less ob- 
vious arrangement exists between Italian saloon- 
keepers and contractors. The saloon agency has a 
grip upon the general labor situation which is very 
far-reaching in its consequences and which the 
laborer alone cannot break. 

Agencies not in connection with saloons have a 
much better tone and more system. They usually 
occupy from two to four rooms, keep registries, and 
transact business in a space set apart by a railing 
from the general waiting-room, or in a separate 
room. The walls are frequently covered with maps, 
and the rooms are clean and well supplied with 
chairs. Occasionally intoxicated employees are 
seen, and the office is dirty, but the crowd of idle 
men is orderly and more or less free from the 
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sodden, disreputable ‘‘rounder”’ found in saloon 
agencies. 

Although farm labor is in the greatest demand, 
so-called farmers’ agencies are, without exception, 
of the most inferior kind. In fact, the farmers’ 
labor market cannot be said to be organized even 
to a small degree. Farm labor is, incongruously 
enough, supplied from the cast-offs of other indus- 
tries. A German man and woman, who were 
found outside one such agency, said that they had 
just landed and had been recommended to go there 
by a man whom they met on the boat from Ellis 
Island to the city. ‘“‘The place seems no good to 
me,” said the man; “‘they advertise in country 
places, and strange men come and pick the women 
out like cattle and take them away.” Both had 
bundles and had been engaged to go to the country. 

The farmer’s proverbial difficulty in getting help 
is certainly shown in the agencies maintained for 
his benefit. There are twenty agencies run for 
industry to one for farms; the former are better 
manned, and the profits are higher, for the men 
can be sent out in gangs. No one works in the 
farmers’ interest in the labor reserve cities except 
some domestic agencies which handle gardeners 
and small farm hands. The farmer needs to main- 
tain his own organization because the kind of 
“hands” he wants will not frequent the agency, 
and as the farmer usually writes for help he himself 
knows little about the conditions in such agencies. 

Their methods are quite in keeping with their 
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general atmosphere. It would he misleading to 
say that the methods here summarized are char- 
acteristic of all general labor agencies. There are 
some notable exceptions to the general rule. The 
Atwood agency, in New York City, which handles 
large numbers of contract laborers and men for 
steamships, is an example of a labor agency run 
with efficiency and fairness. The regret, however, 
is that the better employment agencies should 
make so little effort to raise the character of the 
business as a whole, and that these descriptions 
should be so generally true. The employment 
agency business is not subject to the requirements 
and checks characteristic of most businesses, and 
although a well run agency requires integrity and 
business ability, owing to the excessive competi- 
tion, the business of employment exchanges is not 
rated high in America. This is partly due to their 
miscellaneous, “‘anything to make a living” 
character. 

Agencies have many sources of revenue. Where 
they run lodging-places and lodging is not free, the 
charge varies from twenty cents upward a night. 
The scheme in some cases is to keep a man out of 
employment until he has no more money for board. 
It is customary for employers to advance trans- 
portation, to be deducted later from the wages, 
but when the employee pays his own fare, or the 
agent advances it, the agent not infrequently 
charges a higher rate. Some agents refuse to 
allow the employees’ baggage to be moved except 
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by their own expressman. Some charge immi- 
grants for sending money home to the old country 
and for changing money. One agent charged 
$5.02 for changing $105.02, and gave the man a 
worthless $100 bill. The money was recovered 
upon complaint to the authorities. 

The chief income is from fees. In the more 
honest offices such employers as farmers pay $1 to 
$3 for each employee and the latter is charged 
nothing, although the farmer may later deduct $1 
from his wages. Contractors and employers of 
large numbers of men frequently pay $1 to $2 each, 
while others get the entire fee from the employees. 
Fees for employers rarely exceed $4, and are quite 
uniform; but for the employee they are often 
limited only by law or by the amount he can pay. 
Men have paid $5, $10, $15 for positions varying 
from $1 to $2 a day, with no assurance of their 
permanence. 

There are many misunderstood contracts, and 
many hardships to employees for which agencies 
cannot be held responsible. They are at best but 
a medium of exchange, and they cannot vouch for 
the competence and reliability of employees or for 
the honesty of employers. They are imposed upon 
by both. Worthless, unreliable men ask for posi- 
tions and cause dissatisfaction when placed; orders 
come in from apparently reliable employers, and 
when the men arrive they find they have been hired 
as strike-breakers. Hours, wages, and work are 
misrepresented to the agent, and he in turn mis- 
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represents them to the men. In many instances 
agents trust employers for fees and transportation, 
and are never paid. There is a desire on the part 
of employees to ‘‘do the agency’”’ whenever possible 
and much bad faith is due to the desire of each to 
get ahead of the other. 

But, granting all this, even honest agents work 
much hardship through carelessness and indiffer- 
ence in the pressure of business; the dishonest 
ones do this continually, making their living 
entirely by the “tricks of the trade.”’ To attract 
men, some advertise on their cards ‘positions 
furnished free.”” Then, upon various pretexts, 
they charge from $2 to $5. Inside the agency the 
applicant finds the promises so alluring that he 
can hardly get out without paying something. In 
what is known as the ‘dollar office,’ chiefly 
located in the west, the manager obtains business 
chiefly by advertising. Every applicant is charged 
a dollar before any offer is made, though catch- 
words are thrown out about ‘‘good business,” 
“‘orders,’’ etc.; and when the dollar is secured 
nothing further is done. The agent lives on these 
dollars and the efforts he makes are confined to 
securing them. ‘‘ There goes another d fool,” 
said one proprietor as a man went out after laying 
down his dollar. ‘‘ Well, we must make ice while 
the weather is cold; when it gets warm these suck- 
ers will look out for their own jobs.’’ He boldly 
admitted that he made no attempt to get jobs, 
except by clipping advertisements. His contracts 
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read, that ‘‘he (the employee) shall in no way hold 
the managers responsible for failure of service,” 
and he advertised: ‘We are the helping hand of 
the public, and the all-seeing eye of your interests.”’ 

The transient agency is ordinarily simply an 
address at which mail is received. Attractive and 
unusual advertisements are inserted, and for 
further information applicants must send varying 
small sums. These agencies change addresses 
frequently to avoid detection by the postal 
authorities. This kind of business is usually 
lucrative, for the agents are shrewd advertisers. 
Typical transient offices spring up during periods 
of great demand for labor. For instance, they 
advertise for help for an exposition in a distant 
city, and furnish employees with addresses. After 
paying their fare, the men find when they arrive, 
that they are stranded, and that the city is crowded 
with similar disappointed people. In New York, 
after such an agency had in an incredibly short 
time collected about one thousand fees, it was 
notified that it must give a bond, and quietly de- 
camped in the night with its proceeds. It is well 
known that other agencies depend for their exist- 
ence upon strikes. One such opened an office in 
New York City and advertised for two hundred 
men for permanent work in Connecticut, to take 
the place of strikers on a street railway at high 
wages. Conspicuously lying about the office were 
newspaper accounts of the strike. The men re- 
ported and paid fees, and on the specified morn- 
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ing about 150, with their bags, gathered to receive 
the promised transportation. They were told: 
“The manager has received a telegram and gone 
to Philadelphia unexpectedly.”’ His clerk had 
also disappeared. 

There is little regard for the truth in some of the 
advertisements put forth to attract men, as wit- 
ness the following: 


Wanted— Farm-hands.—1ooo laborers for railroad 
work in Iowa, Minnesota, Wisconsin, and Illinois; 
free fare. Men for Denver, Colorado, Wyoming, 
Kansas City, Minneapolis, and Omaha; cheap fares. 
Austrians, Greeks, and Italians for Indian Territory 
and Arkansas. 500 men for woods in Wisconsin; 
cheap fare. Molders and laborers for factory. Frame 
window makers, and help for all kinds of position. 


Wanted—s5o0 laborers for Railroad work in Missouri 
and Indiana; free fares. Marble cutters and carvers; 
no union. Porter who can speak German. We have 
positions for all classes of help. 


Wanted—500 Railroad laborers, company and 
contract work; free fare; low rates to New Orleans 
and points South. Farm hands $25 to $30 per mo. 
and board. Good home for winter, also other jobs 
near city. 


In addition to these advertisements, the agent’s 
advertising cards read: ‘‘Wanted—soo laborers 
every day, highest wages, free fare, daily ship- 
ment’’; and these are widely distributed through- 
out the year, regardless of demand or season. 
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Hundreds of men respond to these advertise- 
ments, and after paying a fee, usually $1, they are 
told by the agent that the transportation will come 
at any time, that they will be sent out before 
evening, and that they must “hang around within 
call’’; and of course the saloon is most convenient. 
Naturally feeling cheerful at the prospect of a 
job, they spend money freely for drinks. By 
evening the transportation has not arrived, plausi- 
ble excuses are given, and they are told to come the 
nextday. Thisis kept up until the protest becomes 
vigorous, and then the dollar fee may or may not 
be returned; but in the meantime the saloon has 
taken in over its bar from $1 to $2 from each one. 

Daily advertisements in newspapers, offering 
places to a number of men varying from one hun- 
dred up to one thousand, are frequently prospective 
and do not represent bona fide orders. Some- 
times when an agency has filled a bona fide order 
for two hundred men, it does not scruple to keep 
the advertisement running, or to continue to send 
other men to the same places. When large manu- 
facturers and contractors complain that these 
extra men are sent, as one agent explained, ‘‘We 
give them a rest and try others.’’ In some cases, 
men are sent to firms from whom orders have been 
received years ago; and to others, because the 
agent has seen some newspaper account of a dearth 
of labor. Occasionally employers, or more often 
their foremen, lend themselves to these frauds, and 

for a small commission are quite willing to tell 
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applicants, ‘‘The position has just been filled,’ 
when there were no vacancies at the time. It thus 
appears to the employee that the agency is honest 
but that he is too late; and the agency then has 
an excuse to retain the fee. One of the speakers 
before a labor congress, in commenting on this 
condition, said: . 


Another feature of modern industrialism which is 
proving a potent force in the disintegration of families, 
is the employment agency. It is the auction-block of 
the wage-system. While New York City is threatened 
with bread riots, while in Buffalo and in every indus- 
trial center in the state of New York factories are 
closed or running five hours per day, five days per 
week, Agency has a flaming sign, ‘“‘4000 men 
wanted in New York state to work on railroads; good 
wages; free transportation.’”’ The men pay the em- 
ployment office one dollar each. The railroads trans- 
port the 4000, its officials knowing at the time 
they want only 350. But the presence of the 4000 will 
make it easy to make their own terms with the 350 
they want. The employment office has made $4000, 
and the railroad corporation has an overcrowded 
labor market as a menace to the refractory. The re- 
mainder of these men are a thousand miles from the 
homes they left buoyant with the hope of soon earning 
_ some money to send to the wife and babies. Out of 
work, away from home, they degenerate morally and 
physically until, in Chicago, there is another batch of 
deserted wives, in New York, another set of tramps. 
These victims are men who are out of work and want 
tie 
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This is further verified by the fact that an ad- 
vertisement in a Chicago or Minneapolis paper 
asks for five hundred men for St. Louis, while a 
St. Louis paper of the same date is advertising 
fora thousand men wanted in Chicago or Minne- 
apolis. 

The character of work and of wages is often 
misrepresented. In one case five men were sent to 
work in a smelter. The contract called for em- 
ployment at from $2.40 to $3 per day, and the 
return of the $12 fare if they remained thirty days. 
They were put to work as common laborers at $1 
to $2 a day, ten hours’ work; and when they 
demanded the terms of the contract they were 
discharged, and of course lost their fare, in accord- 
ance with the scheme. Another employee, with his 
countrymen, answered an advertisement in a 
German paper calling for men to go to Florida, to 
work in oyster canning factories. In giving his 
experience he said: 


We started South in an emigrant car. In two days 
we were put off the car in a town in Mississippi. We 
were ordered into wagons and driven to an oyster 
cannery. There we were put to work “shucking” 
oysters at one cent a pound. The best we could make 
was fifty cents-per day. We were shown a row of 
shanties, where we were told we could live, but that 
we would only have one room to eight persons. We 
had been promised furnished rooms. After enduring 
this for four days we threatened to go to the local 
authorities, and finally were sent back North. 
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When the agent who sent these men was ar- 
rested, twenty other homeless victims were found 
in his office, who had paid money for positions 
in Mexican mines and were waiting to be 
shipped. 

In another instance, there were such frequent 
changes of men under some railway foremen that 
the officials investigated and found that they were 
in collusion with the agency, and had accepted 
men with the understanding that at the end of two 
weeks or a month they would be discharged and 
new ones taken. The foremen received forty per 
cent. of the fees for their part of this transaction. 
Contractors in league with agencies will sometimes 
not hire men directly, but send them to the agency 
first to pay a fee. Sometimes the men give the 
agency an order on their employer and the con- 
tractor sees that it is paid. Other contractors, not 
in league with agencies, have rake-offs, which they 
take as compensation for giving jobs to the men. 
This rake-off system, in whatever form, is one of 
the most serious problems of placing unskilled 
labor. 

Not all the schemes are designed to defraud the 
employee. Occasionally agencies ask large indus- 
tries to order men from them, especially when they 
employ a nationality in which the agency deals, 
for instance, Swedes. When the company refuses, 
they not only threaten, but sometimes deliberately 
send people out to cause dissatisfaction and induce 
the men to leave. In one case, an application was 
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made for an injunction to prevent employment 
agents from carrying on this work. Advertising 
for partners has been found profitable. In one 
such instance several men were trapped and in- 
duced to put in small sums at various times during 
the year. Then they were forced out by misrepre- 
sentation as to the amount of the proceeds, or the 
methods were such that they were glad to with- 
draw, without insisting upon a return from their 
investment. 

One practice is apparently peculiar to agencies 
that supply lumbermen: when the demand exceeds 
the supply, representatives from the camps come 
down, and with the aid of the agency men are 
made drunk and then sent up to the camps in box 
cars. When they wake up sober they are at the 
camp, penniless, and quite willing to work a while. 
Lumber camps are often imposed upon, too; for 
after ordering and paying for experienced men 
they are sometimes sent incapable workers. 

Many frauds are practiced upon farmers. There 
are ‘‘rounders”’ who start out with the farmer and 
then desert him. A common practice is to get the 
farmer to advance both fees, and the employee 
agrees to have his fee taken out of his wages. 
Then he deserts at the earliest opportunity, and 
the agent gives him fifty cents out of the $3 for his 
share. Agents send out men not fitted for farm 
work, others whom they know will not remain, and 
others that have been induced to go by a misrepre- 
sentation of the kind and amount of work and 
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wages. As the farmer usually advances the railway 
fare, he loses this in addition to the fee. 

The contracts with the laborers are often bare- 
faced frauds. One agency asks a $5 fee, and the 
contract reads: 


If within number of days we cannot secure you a 
position, upon surrender of the contract we will give 
you an especial advertisement in a leading morning 
paper in lieu of your fee. 


Others state that the fee ‘is for the privileges of 
the office only,’’ and their entire effort consists in 
clipping out advertisements and giving the ad- 
dresses to applicants as a bona fide order from the 
firm. Of course they find the place filled, for 
others who have read these advertisements earlier 
in the morning have the advantage. 


An agency which falls somewhere between the 
general labor office and the shipping agencies for 
sailors is that for shipping cattle helpers, etc. They 
obtain men by advertising and, in addition, have 
‘‘pullers-in’’ to whom they pay $1 for every man 
brought in from the parks or elsewhere. All kinds 
of misrepresentations are made to ignorant foreign- 
ers about the nature of the passage, the possibilities 
of returning to the United States when they wish, 
and about railroad tickets to their homes when 
they arrive at European ports. Emphasis is placed 
upon the passage rather than upon the work to be 
done. 
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Upon the prosecution of some agencies in New 
York City, the following facts were brought out: 
That although the shipping companies furnish 
transportation free, the agencies charge the men 
“passage fees’? ranging from $5 to $25; that al- 
though prompt sailings are advertised, the men, 
even when engaged by the agency, often find after 
being sent to the port of sailing that they have to 
wait days or weeks, paying their board at a place 
near the dock meantime; that misinformed men 
are often stranded without means of return; that 
they are told the work is light and the food good, 
and that instead they find the hours long, the work 
heavy, and their food only what the regular cattle- 
men leave; that they are often inhumanly treated 
and have undesirable places in which to sleep; and 
that some agencies refuse to let the men carry their 
baggage to the steamers, but make them bring it 
to the agency and charge from twenty-five cents to 
$1 for taking it down. The following is a typical 
advertisement for men: 


Just a few dollars will provide you at our office a 
fast voyage to your old country on the best passenger 
boats doing some light work. Brotherly treatment. 
Passage from seven to nine days. Boats leave every 
other day to Hamburg, Bremen, Rotterdam, and 
Antwerp. All expenses covered. Try and write to- 
us. 


Here is an example of the “brotherly treatment”’ 
and easy work, as experienced by the investigator: 
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There were five of us, and when we obtained our 
tickets we were taken to the office of a third agent 
where nine more men joined us, and then we were all 
taken to the Wall Street pier and there placed on a 
boat bound for Fall River. The agent gave to every 
one of us a ticket for this boat and a train ticket from 
Fall River to Boston. The boat started at half-past 
six. All of the fourteen men were sitting in one corner 
of the smoking room, and, as we did not get any berths 
to sleep in, we passed the whole night talking to each 
other. I found out that five Hungarians paid $12 each 
to one agent for their passage to Hamburg, but they 
had no order to any agent in Liverpool, neither did 
they have any tickets farther than Liverpool. 

In Boston we were met by a man who took us and 
some more men who came direct from the train to 
another shipping agency which is rather a store than 
an office, upon which were signs reading ‘Shipping 
Agency”’ and ‘‘Cattlemen Wanted.” 

The agent told us that we should not leave the office 
even for a minute because he expected a telegram 
from the steamship company and then we must come 
to the boat at once. In a time-table I found out that 
no boat leaves that day and I did not mind the agent’s 
order not to leave the place. 

In the evening of the same day, the agent told us 
that the boat will leave early next morning, and to pre- 
vent our getting lost in town he recommended us to 
a lodging house next door to his house where we had to 
pay 25 cents each for the night. The agent’s clerk, a 
young man by the name of “‘Jack,”’ came up to us and 
told us that not all of our party, consisting of twenty- 
eight men, can go with the next boat, and those who 
do not wish to remain should pay him one dollar each 
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and he will see to it that they leave next morning by 
this early boat. Some of the men agreed to this and 
handed him the dollars, but I did not. 

About six o’clock the next morning, October 17th, 
we were taken to the dock. Those who paid the one 
dollar to the clerk were not especially privileged as 
several of them were left behind. 

We were shown to a cabin over the entrance of 
which was the inscription ‘‘Cattlemen’s Cabin.” It 
was a very small cabin with narrow passages between 
the berths. A table, which consisted of a board put 
on two poles, was fixed in the center of the room. The 
board of the table was lifted up, as it turns on hinges, 
and kept turned vertically all the time to allow more 
room to pass by, except during meals. Thirty-four 
‘bunks’ were fixed in around there and two cases of 
provisions. We placed our baggage in our berths. 
There were twenty-two men, eight of them Americans, 
the others Hebrews and Poles. 

The boat started about 9 a.m. After we had ar- 
ranged our baggage in our berths, every one of us 
expressed a strong wish to get something to eat. Four 
men entered our cabin and introduced themselves 
to us as our foremen. They were drunk and swore 
terribly and asked for whiskey and money. Half an 
hour later a supervisor came in and commanded us to 
go to work. Some of the men protested, asking for 
something to eat first, but the foremen drove us out of 
the cabin. Each foreman took five men to his section 
which consisted of more than two hundred cattle. 
Water pipes were drawn through the whole ship, but 
the openings were removed far from one another, and 
our work was to carry the filled buckets to our foreman 
who gave to each bull three buckets full of water. We 
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worked till 1 p.m., when we got through with watering, 
and all dirty, tired, and hungry we came gladly back 
to the cabin hoping to get something to eat. A 
steward appeared and handed to us each a mug, a tin 
dish, a spoon, and a knife and fork. He also brought 
in two large dirty dishes and told us to go with him to 
the kitchen where we would get our dinner. Two of 
our men took up the dishes and went to the kitchen. 
A few minutes later they came back with full dishes. 
One dish contained some soup which looked like dirty 
dish water; the other contained a brownish black hot 
mess. They also brought twenty loaves of bread. 
All the men threw themselves eagerly on the food and 
began to eat, but in a few minutes they all stopped, and 
I could hear them swear and curse over the soup. 
Every one cut off a piece of the browny black matter 
in the other dish, but ate none of it and neither 
could we eat the bread because it was raw and 
sour. 

The only things we could eat were potatoes in 
dresses. About fifteen minutes after dinner we were 
called to work again. We worked for several hours in 
_succession, lifting heavy bales of hay which were 
hoisted by a block on the upper deck. At four o’clock 
we came back to the cabin and some of our men went 
to the kitchen expecting to get something to eat, and 
they brought down a kettle of hot but not boiled water 
and some rotten biscuits. There was neither tea nor 
coffee, but we all drank the hot water eagerly as it was. 
We found out later that sugar and luxurious ‘‘jam”’ 
was also sent to us, but our foremen took it away for 
themselves. At five we were again at work which 
consisted in carrying and dividing hay for the cattle. 
We worked till eight, then we got our supper; again 
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soup, what the men called ‘‘ash,’’and tea. No bread 
was given us. 

After supper we had to work for two hours more. 
About half-past ten we got straw mattresses, pillows, 
and blankets and went to bed. Every day regularly we 
worked about sixteen hours a day. 

Our foreman would curse while instructing us what 
to do. Those of the cattlemen who understood them 
and fulfilled their commands were their favorites, 
those who did not understand them were tortured sev- 
erely. Among those unfortunate ones were four Jews. 
One gave some money to his foreman before he started 
to work and was well treated the first day, but on the 
following day was put to the hardest work. Another 
did not understand English, so he was beaten for not 
acting in accordance with his orders, but this only 
happened the first few days, after which he knew what 
to do and tried his best to work earnestly so the fore- 
man stopped beating him. 

One fellow was somewhat idiotic. He did not under- 
stand his orders and would not do them right even 
when he was shown what to do. The foreman beat 
him terribly and he would sit down and cry. He 
worked at the opposite end of the ship from where I 
was working so I never saw him at work, but at night 
he would come to his berth which was next to mine, 
and cry for hours. 

When we landed in Liverpool, we were met by 
agents who took us over to their offices. I gave them 
the envelope which the agent had given me. He 
opened it in my presence and found in it three dollars 
and the card which is attached. He refused to give 
me a ticket to Hamburg, telling me that it costs $4.86, 
and he has no connection with the agent in New York. 
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He gave the three dollars and the advice back after 
having made the statement in writing over his sig- 
nature on the back of the advice. 


This business is wholly interstate and inter- 
national, and there is apparently no procedure at 
the present time to fix the responsibility for these 
conditions and no laws of protection. It has been 
proposed that the shippers conduct their own 
agencies and, in codperation with the transporta- 
tion companies, establish standard conditions. 
This is the only solution. On account of the 
cessation of cattle shipment from New York the 
question is, temporarily, less important, but with 
the increase in exports it will revive. 

All seaport and large lake towns have shipping 
agencies, for the purpose of supplying vessels with 
employees. Very little is known of these, for by 
adroit methods and concealment of fees, they 
avoid being licensed. These shipping agencies 
are usually located in or above saloons, and while 
some have respectable offices, many are even worse 
than the typical general labor office. In one build- 
ing the saloon was on the first floor, and the pro- 
prietor rented the attic to sailors for $1.50 a week 
to sleep in as best they could. 

The men who run these agencies are known 
as shipping masters, and usually devote them- 
selves to a particular line of work. One, for in- 
stance, supplies trans-Atlantic steamships, another, 
deep-water sailing vessels, and another, coasting 
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schooners. The usual fee charged is $2, which is 
paid by the boarding-house keeper, who gets a lien 
on the sailor’s pay. For this fee and any board due, 
the sailor gives his note, and these amounts are 
deducted from his wages and paid by his employer. 
The agent, the boarding-house keeper, the saloon- 
keeper, and the runner for the boarding-house 
constitute a very effective combination. When a 
seaman finishes a trip the runner is waiting for 
him, takes him to a “good saloon”’ to spend his 
money, and then to the boarding-house. When 
he gets sufficiently in debt to the boarding-house 
keeper, that worthy gets him a berth and ships 
him out. Some of these boarding-houses are in 
league with immoral houses, which share profits 
with them. These boarding-houses ask $7 per 
week, and never charge for less than one week, 
even when the sailor is at the house less than one 
day. 

When a sailor wishes to leave money before sail- 
ing, his recourse is to get in debt to the boarding- 
house keeper, and give him an assignment to 
cover this indebtedness and the amount for his 
family, which the keeper pays to them. It is to 
the boarding house-keeper’s advantage to get him 
into debt, and he knows that pay is always forth- 
coming. Because of this system of shipping crews, 
and the alliance with saloons, American ports have 
a bad reputation; the masters say they never know 
what kind of crew they will have or how much 
premium they must pay boarding-house keepers. 
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The evidence that these agencies do collect fees 
from sailors is most conclusive. Investigators have 
been told the fee charged them would be $2 for 
furnishing licensed engineers. One affidavit shows 
that the sailor agreed that $1 should be deducted 
from his wages, and a receipt was given him stating 
this agreement. Another, who had signed no 
advance note, who had not stayed at a sailor’s 
boarding-house, and was not in debt, had £4 
deducted when he reached Liverpool as a fee for 
shipping him. His voyage was for three months at 
£6 a month. It is so difficult to prove that fees 
are charged that the following copies of affidavits 
are appended, selected from many: 


I am a seaman and on I was engaged as a fire- 
man to work on board the S. S. at $25 a month 
by a shipping master named who lives at No. 
At the time he engaged me he demanded two ($2) 
dollars as a shipping fee, and I went aboard said 
vessel and made the voyage to and returned to 
and was discharged from the ship on April : 
and the two ($2) dollars shipping fee was deducted 
from my wages by a man in the Consul’s office. 
I was refused payment of my wages until $2 was agreed 
by me to be deducted. I am acquainted with ; 
and to my knowledge he was a seaman on board the 
20. and on the same voyage, and there was 
demanded of him a shipping fee of $2 in the-—— 
Consulate. 


I went to the boarding-house of SAsh 
Street. When I had been in the house five or six 
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days,——got me, through——, shipping agents, a 
job as fireman on the S. S. When I began work 
on the vessel, I left the house. I was engaged for a 
——period of——days. When I finished, a note was 
given me by the engineer for my pay and this I took 
to the shipping office of——. I there signed the 
note, and gave it to Mr. , who placed it on file. 
——then gave me $2 saying that he had no more 
change and would give me the rest at the house. He 
never afterwards gave me a cent. According to—— 
reckoning, there was due me, at the rate of £4 5 s.a 
month, for which I worked, the sum of $15.82, 
therefore withheld from me $13.82. At that time I 
was only indebted to him $5 or $6 for five or 
six days’ board. On Sunday, Nov. , | made 
a demand on for my clothes which were in his 
house. He refused to give them to me. 


One boarding-house keeper’s testimony shows the 
existing fee system between shipping masters and 
boarding-houses: 


I brought six men to the S. S. , bound for the 
, who signed on board and who made the 
voyage which was completed: It was agreed 
by , Shipping masters for the said vessel, that $45 
would be paid to——, for the said six men, to be 
deducted from the wages of the said six men, and 
$32.50 was paid and $12.50 was retained by as 
a shipping fee, and the said refused to pay said 
$12.50 to the said This payment was made 
before the said voyage was begun. 


The most significant thing about the general 
labor agencies is their limited knowledge of the 
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labor market, and their crude ways of getting 
positions and workmen. There is little or no co- 
operation between them and no exchange of in- 
formation. Sometimes two agencies located in 
different states will form a combine, for the pur- 
pose of covering their tracks and avoiding prosecu- 
tion. When the New York agent has his colleague 
in Chicago make the contract for placement and 
accept the fee, it is very difficult to prosecute the 
New York agent for his share in the transaction, 
especially if the victim is somewhere else. Among 
the hundreds of such agencies existing throughout 
the country, there are no standards but a good 
deal of similarity; little codperation but consider- 
able connivance; great ignorance of the real 
demand for labor, but systematic manipulation of 
separate jobs and gangs. The cut-throat competi- 
tion makes it doubtful whether these agencies can, 
under their present management, become efficient. 
Certainly to them cannot be entrusted the task of 
organizing the labor market. The question is how 
important a part shall they play in its work when 
organized. 

In the present crisis, due to the European War, 
the efforts of so many competing but non-codpera- 
tive agencies are not merely unavailing; they 
become a menace. They accept fees when they 
know there are no positions, for they cannot exist 
otherwise; having no influence in the industrial 
world and touching it only at isolated points, they 
cannot place the unemployed to the best advan- 
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tage for the man and society; antagonistic as they 
are to law and to civic agencies they cannot serve 
even as clearing houses for directing the unem- 
ployed to proper relief agencies. In the distribution 
of unskilled labor ina crisis they are without order, 
system, or resources; in the normal seasons of un- 
employment, they facilitate the placing of some 
laborers at great cost and with much waste. 

The padroni, that most vicious anti-American 
institution among the foreign workmen to-day, 
still flourish. Their stronghold isin the labor camp, 
the general contractor is their backer, and the 
most arbitrary manifestations of their control are 
to be found among the Greek boys of the shoe- 
shining parlors and flower stores. 

The padrone system grew up in America with 
the Italian, who thinks an intermediary is neces- 
sary to conduct any business outside the routine 
of life. Now it has become common also to the 
Slavs, Hungarians, Greeks, and other races. The 
padrone, who used only to deal with countrymen 
from his home town or province, now has a com- 
prehensive system for getting all of his countrymen. 
He frequently has men on the other side who 
“drum up trade’’ and who consign laborers to 
him like so many bales of hay. He is frequently 
the only man they know in America, their only 
friend when they arrive, and they are to him so 
many shares of stock out of which he must squeeze 
the utmost profit. When the immigrant does not 
come addressed to his care he has runners and 
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others who keep in touch with his fellow laborers 
or with friends and relatives who are expecting 
laborers, or who will, at his instigation, induce them 
to “‘come over.’’ He gets copies of the ships’ 
advices so he knows when and where they land, 
and he has many other methods by which he 
brings these laborers under his influence. 

Several circumstances enable the padrone to 
control the laborer in this country. It works in 
this way: Sometimes the agent is himself a con- 
tractor or has a partner who is. But usually he 
arranges with the foreman, who is often a partner or 
ally, that instead of a fee for each man furnished, 
he shall have the privilege of housing and feeding 
the laborers. The employer is led to believe by 
his foremen that this is the best method and the 
only way that he can get or keep labor. The 
padrone not only controls the laborer’s means of 
living but the necessities of life as well. In addi- 
tion he bosses him, frequently acts as his banker, 
writes his home letters, and engineers many of 
his dealings. This system has grown out of 
the difficulty of directing large bodies of men 
who speak a foreign language and whose cus- 
toms and habits are not understood by American 
foremen. 

Why is the padrone of such great social as well 
as economic importance? The laborer knows no 
English, he has received his job from the padrone, 
has lived in his home country, buys his food from 
him, and the workman’s pay envelope is opened and 
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the amount due the padrone is deducted before 
the laborer receives it. If he wants another job, 
the padrone is the only one he knows who can 
get it for him; and if he breaks away from the 
padrone he may be blacklisted by numberless other 
padroni and employers. Such a system, while 
bearing no ball and chain, is literal slavery, for it 
not only keeps the men away from influences 
which will Americanize them and lead to their 
assimilation, but it controls their free will in all 
aspects of their life. The employer in many in- 
stances never comes to know the men, for they 
have numbers not names, and when a particular 
job is done they are passed on to another foreman 
on another job. 

The padroni are not usually men capable of 
showing the immigrant American opportunities or 
of instructing them in the requirements and prin- 
ciples of good citizenship. In fact they prefer to 
keep them ignorant—and docile. Not infrequently 
the foreman goes so far as to represent the em- 
ployer or contractor as a vicious character without 
human sympathies, so that no appeal will be made 
to him. The padrone system is an increasing 
menace; within the past few years, great improve- 
ments have called into this country increased 
numbers of workers who live temporarily in 
shanties and then move on. No agency contri- 
butes more to the disorganization of the labor 
market and the deterioration of the labor supply. 

There is a further social and political significance 
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in this system. With the padrone in full control, it 
takes the immigrant a long time to learn that it is 
not the padrone’s favor that gives him the job but 
the employer and the industries of America. This 
position of fear and dependence makes the laborer 
subject to frauds and abuses which give him a 
poor return for all he puts into the work. In some 
cases laborers pay each month a percentage or 
regular fee to the employment agent (which de- 
velops in a way the bribe idea), as they think, for 
keeping their job against some other workmen, 
although their labor is really in demand. One 
immigrant in Chicago tells how he was charged a 
fee of $5, worked a month, was discharged, and 
then went back to the agent who charged him $5 
more and sent him back the next day to the same 
foreman and to the job he had just left. The State 
of Washington, in its campaign for the abolition of 
the payment of all fees for positions in 1914, stated 
in the brief for its petition that one laborer who 
secured work through the same employment agent 
fourteen times was sent back to the same job each 
time, paying $28 for the privilege of earning $120. 
In another Western employment agency the men 
are given tags or checks when they leave the 
agency, which they surrender to the foreman when 
they are employed. The foreman brings these 
checks in to the agent at the end of each week and 
gets forty per cent. of the fees the laborers have 
paid. 

The padrone practically sets the standard of 
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living. He builds the shanty or specifies the re- 
quirements and thus sets the standard of housing. 
He supplies the food and requires the men to 
furnish their own utensils and prepare their food 
and thus sets another standard. He robs them by 
short measure, illegitimate deductions from their 
pay, overcharging, etc., so that they have to save 
out of a balance instead of the whole. No amuse- 
ments, no recreation, no opportunities for educa- 
tion are provided for this group of tired, badly 
housed, underfed, isolated men. There can be no 
steady workmen under such conditions. Even 
the humdrum, unimaginative peasant soon be- 
comes a floater—since leaving one job for another 
is his only method of protest. 

The intrenchment of the padrone is not wholly 
an industrial matter. It is a part of the old com- 
bination of business and politics when the contrac- 
tor who got the job voted his men in favor of the 
party that secured him the contract and his 
padrone held the vote. In the breaking up of this 
alliance, the padrone, however, has survived. He 
is now reaping the reward for service. One of the 
best known of these padroni enjoys the distinction 
of being tacitly accepted as district leader for 
both old parties in his district, a difficult position 
which few men could hold. He was even the 
nominee on the Republican ticket for Congress in 
1914. 

The tolerance of the padrone is largely respon- 
sible for the existence of peonage in this country. 


General Labor Agencies 189 


Peonage is defined by the United States Supreme 
Court to be ‘“‘compulsory service based upon the 
indebtedness of the peon to the master. The basic 
fact is indebtedness.’’ There is little difference 
between being held in slavery for debt and holding 
down a job through fear of the blacklist of the 
padrone to whom the immigrant owes money for 
passage and for camp supplies. Both are condi- 
tions of servitude incompatible with American 
institutions. 

When rumors of the existence of peonage were 
first heard, the utmost skepticism prevailed. 
Americans would not believe that it could exist in 
America, and they insisted that the question of 
slavery was settled once for all. This is, however, 
what the Federal government found when it in- 
vestigated the ‘‘rumors”’: 


In the Raleigh Lumber Company of West Virginia 
a number of newly arrived Italian workmen were 
arrested upon warrants issued under the absconding 
debtor law. They were intimidated by an armed 
constable with a drawn pistol and all except five, who 
had money to pay their transportation charges, were 
confined in a box car. At the end of five days’ con- 
finement they submitted to going back to work. They 
were thereafter guarded while at work until an inves- 
tigation by an agent* of the government led to their 
release. 

In the Ritter Lumber Company, West Virginia, 
white workmen were held in peonage on railroad work 


t Report of United States Department of Justice. 
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in the southern part of the State. They were guarded 
day and night by mountaineers and two of those who 
escaped were caught by a young railroad watchman 
named Hatfield who wounded one in the face by a 
blow with his pistol and tied the two with a rope and 
brought them back by train." 

Two white men of Seymour, Indiana, went to Vance, 
Mississippi, to work for a large stove company, as they 
supposed. When they reached Vance they were told 
they must go to the swamps to cut timber. When they 
demurred, the foreman had them arrested for securing 
transportation money under “‘false pretences.’’ They 
were fined and had to work out their fine. They 
worked under armed guard at 15 cents per day, this 
contract being made by the court officers.” 


A statute in Maine makes it a crime for a person 
contracting to labor for a lumber company to 
receive goods, money, or transportation and then 
fail to work off the debt. According to the Federal 
Immigration Commission, the most complete sys- 
tem of peonage to be found in the United States 
exists in Maine. 

Because within late years paper mills have 
attracted men who formerly worked for the 
logging concerns, the lumber companies have been 
compelled to import laborers, largely foreigners 
from other states. Boston is the chief labor 
market for supplying them. The workers are 
often told that the lumber camps are only a few 


1 Report of United States Department of Justice. 
2 Nineteenth Century, vol. |xii. 
3 Report of Federal Immigration Commission, vol. ii. 
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miles from town to which they can frequently 
return for amusement. They find when they 
reach the end of their journey by rail that after 
being driven a short distance into the forests 
they must walk sixty or seventy miles into the 
interior. 

The Commission on Immigration found that 
foreign laborers were restrained in every state 
covered by its investigation, except Oklahoma and 
Connecticut, under conditions which if substan- 
tiated by legal evidence would constitute peonage 
as defined by the Supreme Court. It found that 
peonage cases in the South relating to immigrants 
covered almost every industry, farming, lumbering, 
logging, railroading, mining, factories, and con- 
struction work. It regarded as the chief causes of 
peonage the practice of advancing fares and sup- 
plies to laborers, the operation of contract labor 
laws, and misrepresentation made to laborers by 
unscrupulous employment agents. In nearly all 
of the Southern cases of peonage investigated, it 
was pointed out that the laborers were the victims 
of the misrepresentations of labor agents in New 
York City as to conditions of work. 

The general labor agency is an inadequate, anti- 
quated method of distributing labor, suited to the 
village or local industry but wholly unable to meet the 
conditions developed by interstate commerce, or to 
understand the peculiar demands af our rapidly 
developing industries. They are not in the hands 
of men familiar with business or industry. Any 
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program for the organization of the labor market, 
which includes the retention of general labor agen- 
cies, should provide first for their standardization, 
increased efficiency, codperation, and complete 
regulation. 

The padrone must go. There is no hope of reform- 
ing him. Huis system 1s built on servitude and 1s 
antagonistic to American ideals and institutions. 
The agent who finds the unskilled workman a job 
should be widely separated from the one who collects 
his wages, feeds and houses him, and buys his return 
ticket to his home country or banks his money there. 
Indebtedness as a basis of control of employees, made 
secure by employers’ deducting sums from pay en- 
velopes in favor of the padroni, 1s an anti-social 
policy leading to industrial conflicts. 

The general labor agent and the padrone block the 
road to the organization of the labor market. They 
retard education, knowing that when men are edu- 
cated they escape the agency boss. ‘So long as the 
employer thinks the padrone 1s the only person to get 
him his labor, inefficiency and disease due to bad 
housing and food will prevail among his workmen; so 
long as single men in large numbers are forced to live 
alone under crowded and tmmoral conditions in 
isolated places, the family social and moral ideal 
cannot exist; so long as the padrone operates with 
entire independence as he now does, the government 
cannot distribute alien workmen because the particu- 
lar agent into whose hands they fall may not have an. 
ally at the particular camp on the government's list. 
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With a few notable exceptions, the general labor 
agency 1s an anti-social organization, with profit 
wrung out of exploitation as its most significant 
factor. 
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CHAPTER VII 
DOMESTIC SERVICE AND INTELLIGENCE OFFICES 


P several iron steps, along two or three ram- 
bling halls, up a few more wooden steps— 
and here at last was the ‘‘intelligence office,’”’ in a 
small three-room apartment. The “‘office’”’ proper 
was apparently a bare little kitchen with a table 
covered with a red and white cloth. The only 
visible attendant was a sallow slip of a girl with a 
red pigtail, with long thin arms and clawlike hands, 
washing dishes at the sink. When applied to for 
information she obligingly went out on the balcony 
to call her mother who was visiting in the street 
below, but who was induced to come in to see her 
clients. 

A second was found in a basement salesroom, 
where second-hand clothing was piled around in 
dirty, disorderly heaps, with a living-room cur- 
tained off at the back. This so-called office was 
used as a bedroom at night. A third was a combina- 
tion baggage- and living-room. The proprietor was 
an expressman and his wife ran the office. Any 
left-over baggage was piled in the office at night 
and utilized for beds or chairs, according to its 
adaptability. A fourth, literally covered with left- 
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over bundles of waiting employees, had a table in 
one corner, which contained the remains of a meal, 
a ‘‘day-book,”’ and advertising material. Over in 
another corner two flashily dressed girls were 
playing the piano and singing popular songs. Ina 
fifth the proprietor was washing, and we discussed 
“servants”’ and ‘“‘places”’ to the time of a rhythmic 
“rub, rub,” through clouds of steam and soapy 
vapor, with an occasional flap of a wet cloth for 
variation. The sixth was the first floor of a little 
two-story corner house, in a two-room apartment 
where the husband worked as a carpenter in one 
room, while the wife conducted the office in the 
other. The two rooms were full of children; there 
was very little furniture, even for living purposes, 
and no records or system. The seventh was in a 
two-room apartment, with not a thing more than 
was required for living purposes. The front room 
was a bed- and sitting-room where the husband 
worked on a machine; the other a kitchen and 
bedroom, where the wife attended to the employ- 
ment business. 

One day, after wandering through a very dirty, 
disorderly building, an applicant for a job entered 
a small courtyard. A rough, good-natured Bohe- 
mian was washing clothes, and upon the steps sat 
his admiring wife and three children. When asked 
where the office was, he tapped himself, and smiling 
proudly, said, ‘“‘Me the office; what you want? 
You want girl? I gooutand findher.’’ In another 
place it was a steaming kitchen, strung with lines 
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of clothes. To meet her patrons a Slavish woman 
appeared from among the lines, washing in hand, 
and said: ‘No girls, me wash day; me open office 
get girl when wash done.” 

These are intelligence offices—so-called —in 
America. These are the forces which America 
trusts to deal with the unskilled immigrant in 
domestic service. 

Altogether different from these is the aristocratic 
office located sometimes in or near the most fash- 
ionable part of the city, and fitted out with expen- 
sive furniture, and other equipment. The methods 
used here may be businesslike, simple, and above 
reproach, references scrupulously examined and 
care taken to see that only those servants are sent 
out who are capable of doing the work asked of 
them, and also of suiting the particular needs of 
the employer. The servant, as well as the em- 
ployer, may be treated with courtesy and respect. 
In short, agencies for placing domestic servants 
vary as from pushcart to department store. Inthe 
intelligence office business, however, most of the 
trade is still transacted on the pushcart basis. 
And the connection between the two methods, 
between the squalid kitchen on First Avenue and 
the well-equipped office on Fifth Avenue is closer 
than one might think. Some girls work up in a 
surprisingly short time from one to the other; but 
many of them pass first of all through the kitchen 
agencies, and get their first place through the 
agent that deserts her wash-tub for the moment 
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when they comein. Later, when they have learned 
English, got some American clothes, and know the 
ways of gas ranges, dumb-waiter shafts, and clothes 
lines on the roof, they may get to agencies of a 
better class. 

In New York, of 313 offices which supply house- 
holds, 120 are in tenements, 107 in apartments, 39 
in residences, and 49 in business houses—a total 
of 266 which are a part of the family life and 227 
which affect more than one family. This means 
that in 85 per cent. a large number of strangers, 
about whose character, life, and habits little is 
known, are brought into the daily life of the family, 
or are attracted to buildings where members of 
many families, especially mothers and daughters, 
must meet them. 

To a less degree these conditions are true in other 
cities. Philadelphia, because of its many small 
houses, has 84 per cent. in private residences, about 
IO per cent. in apartments, and about 3 per cent. 
each in tenement and business buildings. In 
Chicago about 81 per cent. are in buildings occu- 
pied by families. In Boston 73 per cent. are in 
business buildings and but 27 per cent. in residence 
buildings. 

Even in small towns the situation is the same— 
or worse; for in a town of 5000 or 10,000 with few 
office buildings and only such stores as the needs 
of the population have brought into existence, the 
office is almost inevitably located in the little house 
or flat where the agent lives. And usually, by 
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the nature of things, this house or tenement is 
in a run-down, perhaps an even suspicious region, 
over Jack’s Oyster Café, or in the outskirts, or 
‘‘Over on the other side of the railroad tracks.” 
Yet through these pass the girls that go to live in 
the home of the school principal, the storekeeper, 
the minister, or the factory owner. 

Intelligence offices may be roughly divided, 
according to the kind of servants they provide, 
into five classes. New York City furnishes in- 
teresting illustrations of the first four. In the 
first class come the racial offices which place mainly 
girls for general housework. A number of these, 
located in the lower part of the city, handle almost 
exclusively new arrivals—green girls altogether 
unused to American ways. In the upper part of 
the town are agencies for Swedish girls, for Danes, 
for Finns, for English—usually patronized by girls 
that have been in the country for some time. The 
second class, also located uptown, supply more 
accomplished servants for town and country 
homes. The third are hotel offices. The fourth 
handle only colored servants. The white agencies, 
however, usually handle any colored servants that 
apply tothem. The fifth is the small town agency 
that handles anything and anybody. 

These agencies tend to concentrate in certain 
neighborhoods. An agent opening a new office is 
likely to put it near some agency already in opera- 
tion, on the theory that servants hunting for one 
will get into the other, and he also counts on at- 
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tracting some of the loiterers. The effect of this 
concentration on standards of business hardly 
needs pointing out. Agents use various devices to 
get a servant to come into their agency, and fre- 
quently make promises that they are in no position 
to fulfil. 

Their equipment furnishes a significant index .. 
to their methods. Some of the best have attractive 
furnishings in the way of desks, files, rugs, chairs, 
and a telephone. Sometimes the only equipment 
is a cheap day-book, a bottle of ink upon the 
kitchen table, and a pile of office cards upon the 
mantel. A parlor with an extra table for a desk 
and a dozen or more newspaper bundles of clothing 
constituted the fixtures of one office; and three 
bare rooms with no other furniture than a stove, 
' beds, tables, and bundles describes another. About 
sixty per cent. have some equipment, those supply- 
ing chiefly hotel help being the best equipped and 
most businesslike, and resembling the mercantile 
agencies which are described later. 

The remaining forty per cent. can be said to 
have practically no equipment nor system. The 
office is held in one room or all over the house, and 
addresses are written on any available scrap of 
paper—old envelopes, torn wrapping paper, the 
corner of a newspaper, or even upon a slate. When 
these memoranda are kept at all, they are found 
in various places—on the tables or chairs, or even 
under the bed. Chairs, beds, and tables are used 
to seat waiting applicants, and often there is not 
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an extra article of furniture beyond that required 
by the family. In one, there were four chairs, a 
kitchen table, a telephone, a dressing-case, and a 
large cook stove—all in one room, and the wife 
was cooking while the husband wrote the addresses. 
The second room contained two beds and extra 
bedding which was evidently used in the kitchen 
at night. In one there was so obviously no place 
to sit down that the agent asked the employers not 
to wait and promised to send a girl. Occasionally, 
the proprietor’s method is to take the employer 
out with him until he can pick up a girl, or she is 
left to entertain the children while he scours the 
neighboring tenements for help. 

The success of any intelligence office depends 
on its ability to secure employees. For securing 
employers, advertising and recommendation by | 
the patrons are adequate means; but to obtain a 
constant supply of employees other means have 
to be devised. The chief supply consists of immi- 
grants, negroes imported from the South, and girls 
from out of town who are attracted to the city by 
promises of work. Many employees are attracted 
by legitimate methods, but many others must be 
sought. ‘‘Domestic servants”’ are not included in 
the contract labor clause of the immigration law, 
but that law does prohibit publishing or printing 
advertisements in any foreign country for the 
purpose of inducing aliens to come here upon 
promises of employment. To evade this, offices 
insert large and attractive advertisements in 
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Swedish, Hungarian, Jewish, Finnish, and other 
American-published papers; these are sent abroad 
in large quantities, and later the girls arrive with 
these clippings or with addresses found in this way. 

Since the careful regulations at immigrant 
stations have been in effect, many office runners 
are “‘spotted”’ and can no longer get the girls out 
at will, for now they must satisfactorily ‘prove 
that they are relatives of the persons to whom 
the immigrant is consigned. Immigrants are not 
discharged to male married relatives not accom- 
panied by their wives. To evade such regulations, 
the agents send emissaries abroad who get ac- 
quainted with girls and send them over with the 
name of the office, or of some friend with whom the 
office works and who poses as a relative. Pre- 
viously they have sent to this relative the name 
and description of the girl so that the two state- 
ments tally. Others have men who go back and 
forth on the ships, get acquainted with girls, and 
direct them to these offices. Cattle men on their 
return trips use their influence to direct both men 
and women to these offices and receive rewards. 
Steamship companies are their ablest allies. Al- 
though they maintain a careful supervision, they 
also have paid agents who drum up steerage 
passengers, and these agents include even school- 
teachers, postmasters, and priests. They reduce 
rates, and all of these things together help the 
office. These agencies frequently advance transpor- 
tation and the girls repay the office at a fair rate 
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of profit when they secure positions. Although 
steamship companies are prohibited from en- 
couraging immigration by any means other than 
ordinary commercial letters, circular advertise- 
ments, or oral representatives giving the sailings, 
terms, and facilities, they extend many “courte- 
sies’ which increase the supply of domestic 
workers. 

A number of negro offices import girls from the 
South. They have white agents in the large 
Southern cities whose business it is to corral girls 
from the country districts, bring them into the 
cities, and ship them to Northern offices. When the 
agent cannot get the transportation from the girl 
or her relatives, the offices furnish it, and the girl 
pays it back with considerable profit. A negro 
girl, for instance, was promised a position as nurse 
by an agent in Richmond, Virginia. She agreed to 
have $12.75 for her fare deducted from her wages, 
and all her personal effects were subject to the 
order of the New York office. When she arrived 
she was told there were no vacancies for nurses, 
and she must do general housework. She refused 
and the office still held her trunk. When she 
complained, the agent maintained: ‘She has 
worked us for a free passage north.” 

The migration of girls from small towns and 
rural districts is not so haphazard as it appears to 
be on first sight. Some offices have standing 
advertisements, which they run in the country 
newspapers, offering attractive work at good wages, 
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but not necessarily appearing as advertisements 
from offices. Girls come to the city in answer to 
these and are met at the stations and taken to the 
lodging-houses run in connection with these offices. 
Others advertise in city papers and secure addresses 
which they follow up by mail or in person. Ad- 
vertisements are answered by a surprisingly large 
number of girls in small towns who say they have 
never worked away from home. 

In this way intelligence offices control the three 
main sources of supply for domestic servants. 
They have also devised various other ways of 
extending this influence. Many offices rely on 
cards, which they depend upon their patrons to 
distribute; a few issue announcements and circu- 
lars, and in all cities but Boston they use public 
signs and placards. Many immigrants and others 
say that they walk miles ‘just looking for these 
signs.’’ These are sometimes misleading. One 
for instance reads ‘Industrial Home’’; when 
questioned, the proprietor said it was an induce- 
ment to attract customers, and that she would 
like to train girls. When asked what she would 
teach them, she said: ‘‘ Well, if they were cooks, I 
would expect to learn more than I taught.’’ Some 
proprietors visit cheap lodging-houses and pay the 
keepers 50 cents or $1 for every girl they furnish; 
or they exchange, sending the girls there to board. 

For the immigrant and negro the boarding- 
house is the crux of the whole situation, especially 
in such cities as New York and Philadelphia. 
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Other offices do not scruple to hold up girls on the 

‘street and induce them to come to the agency. A 
few have the endorsement of mission houses and 
pastors. Icemen, grocers, and marketmen are 
pressed into service. They are usually friends of 
the office keepers; so when they go into homes they 
become acquainted with girls, make them dissatis- 
fied by telling them what the office will do, or what 
they have seen in other homes, and then, for a small 
commission, report to the office that at such 
addresses there are good girls. Later the agent 
makes their acquaintance, and the employers 
wonder why their girls have left. One Swedish 
office, notorious for taking away girls whom it has 
placed, urges them to attend church and advances 
the necessary money for clothes. In this way it 
secures an additional hold on the girl and the 
endorsement of the church for its work. Some 
place girls where there are other servants, with the 
understanding that they are to create dissatisfac- 
tion and secure their patronage for the office. 

The methods, however, upon which offices 
chiefly rely are advertising and importation. The 
former is used more generally by the better-class 
offices and the latter by immigrant offices. An- 
swering advertisements in newspapers is much 
more common than advertising and is, of course, 
cheaper. Some clip offers of places and give these 
to applicants, who often go only to find the places 
filled. Sometimes employees pay carfares for half 
a dozen such orders a day, not knowing they are 
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advertisements. Some offices run blind adver- 
tisements, and when applicants answer them they 
find an employment office. Others do a mail-order 
business and get their living from the small sums 
they request by mail. Others run general adver- 
tisements from day to day, such as ‘‘Wanted, 
chambermaids, cooks,” etc., ending with some 
attractive inducement. They may or may not 
‘have these positions ready; the object is to attract 
large numbers of girls, when they have no definite 
orders, and secure registration fees. Thoughtful 
employers who think they are placing their 
employees by advertising ‘‘Lady leaving city 
wishes to place maid’’ sometimes find they have 
been caught by such an office. 

That intelligence offices really do control the 
available supply of servants almost any house- 
keeper can prove by her own experience. She 
hires girl after girl sent by the office, presenting 
different varieties of competence, but having a 
certain similarity too, until at last she realizes the 
truth of the French proverb: ‘‘The more you 
change, the more you get the same thing,” and 
revolts. What can she do? She can advertise 
and can specify very carefully what qualifications 
the girl must possess—a Swede—let us say, be- 
tween eighteen and thirty, able to cook and to iron. 
No others need apply. For days she will have to 
interview Irish, colored, German, and Finnish girls, 
under eighteen or over thirty, who never did any 
cooking, and who can wash, but not iron. Women 
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will come who want day’s work, or women who 
want to bring three or four small children who, 
they guarantee, will ‘‘never bein the way.’’ Occa- 
sionally, of course, a housekeeper and a servant who 
meet each other’s needs are lucky enough to come 
together in this way, but not often. Sometimes, 
too, a housekeeper can get able servants through 
those she is already employing; but the chief supply 
is in the hands of the agents, who manipulate it as 
they see fit. 

The real reason why they control the available 
supply of servants is not because they have studied 
the situation and developed business ability to deal 
with it. It is an unpopular field to which attaches 
much of the social stigma that characterizes house- 
hold service. It is the last resort in business, the 
least organized of the labor markets, and is re- 
garded with some contempt as women’s work. 
It is the most difficult field in which to achieve 
success; the workers shift from country to town 
and from town to country; they try constantly to 
specialize so that the general houseworker, once 
the mainstay of the community, is fast disappear- 
ing, partly because servants have changed, but 
very largely because homes have changed too, and 
our present highly complicated standards of living 
have developed. Caste distinctions have grown 
up among servants to such a degree that an 
agency which advertises that it supplies girls for 
general housework risks limiting its supply. 

This is a task worthy of the broadest intelli- 
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gence and finest powers of organization, but it ap- 
parently attracts persons with but little of either. 
Investigation shows that a large percentage of 
intelligence offices are run by persons without 
business ability or training. It requires no capital 
and in many states no certificate of character. It 
is frequently a venture to cover other failures or to 
supplement inadequate incomes or replenish’ small 
losses. Or it is a side occupation, among women 
combining with washing, sewing, janitress work, or 
other unskilled labor; among men with keeping a 
saloon or small shop which the waiting employees 
can patronize, or running a steamship or railway 
agency where they can buy tickets. 

Under such conditions it is difficult to estimate 
how well offices pay, for the competition is keen. 
On the whole, with a fair amount of energy and 
attention, they appear to yield goodreturns. Some 
deal with servants with such a poor quality of 
ability that they cannot possibly return a great 
profit, and many immigrant offices assert that they 
can scarcely pay expenses. The chief sources of 
income are fees, board and lodging, storage of 
baggage and express on it. It isnot unusual to find 
agents who have retired and are living upon their 
profits; others are property holders, and some find 
it possible to close their offices for the summer and 
frequent popular resorts, or to go abroad to secure 
girls. On the other hand, many have a precarious 
existence maintained only by preying upon help- 
less unemployed women. 
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The fees charged may be a set price for each 
position filled, a percentage of the wages, a gift, 
or a subscription to the office ‘‘magazine.’’ The 
amount of the employee’s fee ranges from 50 cents 
to $2, averages about $1, and is good for one or 
more months. Employees, as a rule, receive but 
little attention unless they pay in advance, and in 
many Offices they are not even permitted to wait, 
the attendants saying: “‘This place is crowded”’; 
“‘ All who ain’t paid can get out’’; ‘This is no day 
hotel.’’ Unless prohibited by law, a registration or 
advance fee is charged. This is to cover incidental 
expenses, leaving the placement fee as clear profit. 
The latter is commonly a percentage fee, and is 
usually ten per cent. of the first month’s wages. 
On such a basis it may reach $5. In rare instances 
the entire first week’s salary is asked. Negro and 
immigrant offices, and occasionally others, have a 
gift system. Employers are repeatedly told that 
employees are charged nothing. The girls sent up 
to places, however, find that the office demands a 
gift, and upon its value depends the kind of posi- 
tion offered. This gift is money or any other 
valuable. The subterfuge has proved so profitable 
that several states have prohibited gifts. Some 
offices also make small loans to employees and 
receive valuable pledges. Under such circum- 
stances, they are in no hurry to get a ‘‘greenie”’ 
work. 

The length of time which an applicant must wait 
for a position after paying a fee varies with her 
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demands and her competence, with the season, and 
with the inclination of the office to place her. 
Sometimes she is sent out immediately, and again 
she waits for days. If an applicant is fairly satis- 
factory and a position is not offered within three 
days, it is usually safe to assume that the new 
arrivals are receiving the plums. The office some- 
times creates an impression of good intentidns, by 
sending an employee to a place which it knows 
has already been filled. Even under such circum- 
stances they put her at the end of the list where 
she again waits her turn. 

Almost all intelligence offices over-register and 
over-promise. Even the most reputable seldom 
turn away a patron. Most of them are willing to 
accept the fee, and where employees are unwilling 
to pay they make all kinds of extravagant promises, 
In some instances they refuse orders, saying they 
can barely supply their own trade; but they 
rarely refuse an employee, even when she seems a 
doubtful investment. The formula is, ‘‘Come 
back in an hour,” or ‘To-morrow, we will have 
something for you.” 

Fees are good for various periods. Those good 
for several months have some disadvantages. The 
employer is told that the fee is good for two months, 
and that she can have all the girls she wants until 
one suits her. In answer to the question how many 
girls were sent for one fee, the replies from em- 
ployers indicate that one was the usual number, 
though some say two, three, or even five. After 
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receiving one or two incompetents, employers are 
impatient and try elsewhere. Even granting that 
the office honestly tries to give satisfaction the 
first time, they may send a cook who for some 
reason cannot be kept, or who will not stay, and 
a demand is made for a second cook for the same 
fee. Now the office may do one of three things,— 
it may select another girl who will suit, but the 
chances are frequently against this. It has the fee, 
which is probably spent. It has forgotten the 
employer’s particular request, and the supply of 
cooks is short. The agent reasons: why should 
she send the only good cook she has, when in line 
stands another employer whose three dollars have 
not yet been paid? The chances are that the cook 
goes to the one from whom the fee has not yet been 
collected. Secondly, it may delay. This is de- 
signed to tire out the employer and force her to go 
elsewhere, or to pay extra. The office does not 
fear losing a good patron, for she receives much the 
same treatment in others, and the demand so far 
exceeds the supply that it is rarely a question of 
enough employers. The third plan is more diffi- 
cult to detect, but is not less common. These 
offices have a number of ‘‘hangers-on’”—women 
who take places for a week or two to get a little 
money, and then spend it. These are useful. 
Even though they hold a place for only a few days, 
each one placed means a fee. After the first 
attempt to send a desirable girl, and sometimes at 
the beginning, the office sends these rounders, one 
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after another, and when an employer complains 
the answer is, ‘‘We have sent so many girls— 
there must be something wrong with the house,”’ 
or, ‘‘The employer was too difficult to please.” 

A few agencies, chiefly those which supply 
hotels and other large establishments, charge by 
the season, the rate being $10 to $25. Others have 
subscriptions or annual accounts. Some do not 
charge large employers of help, such as hotels, for 
the reasons that girls prefer to go there and hotels 
advertise them. Some give a reduction when an 
employer takes more than one employee, as two 
maids for $5. In a number of these, fees depend 
upon the degree of prosperity which an applicant 
shows and upon the location of her home. Except 
where regulated by law, there is no uniform stand- 
ard. Fees are usually payable at the time of 
leaving with the girl, or when she is sent to the 
home and engaged. 

The testimony of investigators and employers is 
against the belief that offices refund any consider- 
able proportion of fees except where the law is 
rigidly enforced. When an applicant calls, the 
office sometimes takes the address and promises to 
send the fee by mail, hoping the applicant will not 
reappear. Case after case arises of fees paid and 
no satisfaction given, and women go repeatedly for 
work or for a return of their money. In St. Louis 
it appeared that two offices alone had ‘‘done”’ the 
unemployed out of six thousand dollars in one year. 
One of the most fashionable offices in New York 
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takes fees, and at the end of the week tells the girls 
it is their own fault that they have no positions for 
they are too homely; it refuses to refund the money, 
saying: ‘‘We cannot help the fad of employers in 
wanting good-looking waitresses.”’ 

The charging of advance fees is the most prolific 
source of fraud in what may otherwise be an honest 
transaction. The temptation to keep the fee at 
any cost, leads to the downfall of many an agent. 
This getting something for nothing is the beginning 
of the fabric of exploitation. First there is the 
explanation why this is justifiable, and the sim- 
plest friendly service comes to have a material 
value; then enter falsehoods, accusations, recrimi- 
nations, personal abuse, and at the end of a few 
months the registration fee is the goal and common 
honesty is not the road by which it is reached. 

American women have hitherto been singularly 
blind to the tribute they pay to this system. That 
it bears heavily upon servant girls they are willing 
to believe; that it sometimes entails inconvenience 
upon themselves they admit and lament. Yet 
they do not see that it is they, not the girls, who 
must, in the long run, pay a large part of the finan- 
cial and moral cost of the present method of 
marketing domestic servants. The financial bur- 
den it entails, though far less important than 
the moral considerations involved, is sufficiently 
heavy. For instance, a girl is sent to a place upon 
the understanding that she will remain only until 
they send for her. One employer found that six 
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came to her with this understanding. One girl 
said she had been placed ten times in one year, 
netting the office twenty dollars in fees, for it 
received a percentage of the wage each time, and a 
neat sum for lodging until she was placed again. 
If the employer who lost her returned to the same 
office for other girls, there were additional fees. 
This scheme is not often unattractive in the Variety 
it offers: ‘‘You can’t save much,”’ said one girl, 
“but it’s gay changing.” 

Fees good for a certain length of time encourage 
short service. The employer discharges an em- 
ployee more readily, and girls think they can 
leave on slight provocation, for a new girl, or 
position costs nothing. Such a system encourages 
a bonus. When a fee is good for two months and 
an employee is not secured, the employer is 
tempted to add a small amount, just for a ‘“‘little 
special attention.”’ Fees are really larger than 
they seem; three dollars for three months appears 
more of a bargain than two dollars for one em- 
ployee; but it amounts to much the same thing 
in the end, and is an adroit way of securing more 
fees. A fee for each employee, to be refunded un- 
less she remains a specified time, appears to work 
less hardship. 

The average housekeeper thinks that the wages 
she has to pay her household workers depend on 
the demand and supply. But the middleman is 
just as important here asin other markets. This is 
especially true where a percentage fee is charged. 
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Some agents never have an employee for just the 
wage an employer wishes to pay, but have plenty 
for fifty cents or one dollar higher, and the em- 
ployer is made to feel ‘‘small’’ unless she yields. 
Offices are so largely wage brokers that many. 
girls name no regular wage, but leave it to the 
office to get as much as it can. One employer says: 
‘‘Unless you are quite decided as to what you wish 
to pay, you will find yourself paying more without 
realizing why.’”’ A few agents refuse to have 
anything to do with the question of wages, leaving 
it entirely to the parties to the contract, but many 
employees will only patronize agents willing to 
conduct the negotiations. This is one explanation 
of the high wages asked by newly arrived immi- 
grant girls. 

The disheartened housekeeper, who has trained 
girl after girl only to have her step out as soon as 
or even before her training in the ways of the 
household has been finished, knows the bitterness 
of her side of the problem. The servant has been 
shoved into one position after another, has had 
other standards forced upon her, and has paid the 
price for others’ misdeeds until her own standards 
have become blurred and the keen edge of her 
honesty has been blunted; she too feels the in- 
tolerable wrong of the situation. Instead of the 
mutual confidences that should develop between 
the two, sullen disbelief or hostility grows up on 
both sides. This is one of the prices not set down 
in the schedule of fees, but none the less less vigor- 
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ously exacted, that the American home pays 
to-day for the present method of dealing with 
unemployment in domestic service. 

The intelligence office is not only a business 
agency, it is a social institution, dealing with 
human beings in very intimate and critical ways; 
on the one hand it supplies women to enter 
intimately into home circles; on the other hand 
the women for whom it gets work are often at 
a crisis, without money, without homes, in grave 
doubt of their ability to fit themselves at all into 
the social and industrial scheme. Usually ignorant 
and often without signal ability or specific training, 
they may easily prove unequal to the stern chal- 
lenge of being out of a job. Inarticulate, perhaps 
sullen and apparently indifferent, timid in their 
search for the first job, many of them go through a 
period of spiritual upheaval which the uninitiated 
observer never suspects. It is then that the agent 
gets her strong hold upon the girl, as often by 
kindness as by her services as agent. A girl’s whole 
moral point of view is weakened or strengthened, 
according to the kind of office into which she gets. 
The occasional good agent advises her to be faith- 
ful, honest, and hard working; the far more fre- 
quent one teaches her to bé just the reverse; her 
scruples are ridiculed, she is made fun of, and 
coached to claim qualifications she does not 
possess. 

In the first place the actual treatment accorded 
to the girls in these offices is important. Un- 
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doubtedly there are some offices in which they are 
accorded semi-courteous treatment. But, notori- 
ously, this is not the rule. In the medium and 
best grade offices especially, the contrast between 
the treatment of ‘‘ladies’’ and of ‘‘servants’’ is 
most striking. Merely from the voice of the 
manager, an observer can tell whether she is in the 
“‘ladies’”’ or the “‘servants’”’ room. In the one it 
is modulated, polite, smooth, pleasing, courteous; 
in the other, rough, arrogant, and discourteous. 
This contrast in treatment must impress even the 
dullest employees. One of the most fashionable 
offices in New York makes its employees stand all 
day—‘‘The room holds more,” one girl said. 
Little thought or money is expended to make the 
employees’ rooms either comfortable or healthful, 
and yet the girls wait all day, while at best the 
employers wait a few minutes or an hour. Em- 
ployees cannot help contrasting the dirty, dis- 
orderly kitchen or uncomfortable back rooms 
where they are huddled together with the clean, 
comfortable parlor where they are taken to talk 
to employers. 

In some agencies these girls are actually herded 
and treated like cattle. In one Swedish office, run 
by two young men, one guarded the door of the 
employees’ room and by promises, threats, and 
actual force made it impossible for girls to get out 
without paying a fee. Swearing at employees who 
are restless or who demand their fees back is too 
common an occurrence to need mention. The 
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means of maintaining order in some of the crowded 
offices is not only insulting, but brutal, and the 
best employees seeking housework for the first 
time will certainly not go there after one or two 
experiences. In a good office, a woman who 
insisted upon the refund of her fee was pushed out 
of the door and downstairs for ‘creating a dis- 
turbance,” for she was encouraging others to 
demand their fees also. She said she had waited 
two weeks and had not even had an offer of a 
position. To insist upon “rights” after paying a 
fee is more often than not the signal for insolence 
and wrath, and employees are pretty sure to be 
ignored thereafter in the selection of positions. 
In one large office the male clerk came into the 
room and shouted out the positions wanted. When 
no one replied he then singled out girls. When 
asked why no one responded, a girl said: “‘ Because 
he always answers us impudently, and picks out 
the ones he wants to have anyway.’’ Sodden, 
uncomplaining, patient, submissive, must be the 
applicant’s attitude, unless she responds to the 
familiarities and ‘‘jollying’” of attendants. If 
there is not absolute brutality, there is discourtesy, 
noticeable lack of respectful address, ‘‘ bossing,’’ 
and contradictions. A girl fixes her wages; the 
office says, ‘‘Change it or get out’’; another states 
the kind of work she wants; the office says, ‘‘ Do 
something different’’; another wants work in a 
private family; the office cajoles her into going 
into a hotel; another states she is twenty-five years 
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old, and the office replies, ‘“‘ You are only twenty for 
our business.’’ In other words, so far as it possibly 
can, it makes girls over to suit whatever position 
it has on hand; employees are forced, through such 
means, into places which they are not fitted to fill 
and into work in which they have no interest. 

Far more grave, both in its effect upon servants 
and in its bearing upon the home, is the fact that 
an office often vouches for girls as respectable and 
honest, when it either knows nothing whatever 
about them, or else knows that they are dishonest 
and immoral. References, supposed to guard the 
employer and the honest servant, do not protect 
either. Offices have been known to change the 
text of references, to provide new ones, or to vouch 
for references which they have not seen. ‘‘She is 
all right,’’ said one attendant to a patron, ‘‘we 
have seen her reference.’’ So, in this case, they 
had, but the employer would have been surprised 
at the contents. They allow employees to use old 
references, changing the dates, and sometimes 
take especially valuable ones from waiting em- 
ployees. An employer, when giving a written 
reference, never knows who will use it as a passport. 
Thoroughly respectable girls when they take new 
positions will lend, give away, or sell their refer- 
ences, trusting to get others from their new places. 
In few instances are references required from the 
employers; no questions are asked except about 
wages, hours, and address; and many do not re- 
quire the last if a girl is taken’at once. In the 
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hurry of business they take little thought as to 
where the girl goes, and many are utterly indiffer- 
ent, even when their suspicions are aroused, as 
when saloons, men’s club-houses, etc., are specified 
in the request for help. 

Concerning references for employees there are 
all shades of opinion. References are of two kinds 
—written and personal. Personal references are 
given directly by one employer to another through 
correspondence, telephone conversations, or visits. 
The written reference is ordinarily a letter carried 
by the employee, but it may be a statement re- 
turnable to the office by mail in answer to ques- 
tions. These are called investigated references 
and are kept on file, but this method is used by but 
few offices. References may also be bonded, in 
which case the office receives a considerable fee for 
‘“‘making it good.’’ This practice is, however, rare 
in unskilled trades. 

The majority of offices detest bothering with 
them and use them only because so many em- 
ployers insist. The best offices of all grades 
require them in some form, but are willing to take 
employees in the hope of persuading employers to 
accept them without these credentials. Of course, 
immigrant and negro offices cannot be expected to 
furnish them. They include among their reasons: 
“not asked,’’ ‘‘nobody expects much of negroes,”’ 
“we import girls and they bring none,’’ ‘we don’t 
care for patrons who want them,” ‘‘too hard to 
get girls,’ and ‘‘can get places without them.” 
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Investigation of references seems to be a proper 
function of the office, but it cannot be held fully 
responsible for failing to fulfill it. 

Offices may well complain that they are imposed 
upon, for as a matter of fact the whole letter- 
reference system is a series of impositions, begin- 
ning with employers. They give references to get 
rid of girls, and refuse them in order to keep girls; 
they refuse them out of pique, and give them for 
purely sentimental reasons. Some employers 
refuse them on all grounds, insisting upon private 
interviews; some never refuse for any cause; some 
tell all the good points and are silent on the bad; 
others mention only deception or intemperance 
but not other faults; others refuse only when it is 
impossible to speak well of the employee; or they 
give them, but encourage personal interviews say- 
ing that they will state the truth in an interview 
but not in writing. Some think it their duty to 
tell faults only when questioned, and are careful 
not to over-praise. The only hope of remedy 
seems to lie in arousing employers to their sense of 
obligation and in securing uniformity of standards; 
in providing that employees remain at least three 
months before they are given a reference; that 
written references, in the shape of letters, car- 
tied by employees be abolished and some pre- 
scribed form adopted containing a description 
of the employee to prevent exchanges, and the 
essential questions to be answered; that personal 
references be encouraged, and that employers 
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insist upon offices’ using blanks returnable by 
mail. 

An occasional office really endeavors to help its 
patrons, and to assist them to fit themselves into 
their work and life. Sometimes such agencies owe 
their origin to philanthropic impulses, as does one 
conducted for many years in Philadelphia; some- 
times they are kept up from racial feeling, and 
sometimes they are simply business enterprises— 
conducted with system and consideration for the 
human side of the problem with which they deal. 
In the Philadelphia agency references are re- 
quired from both employer and employee. Such 
an office endeavors to put girls where they will be 
safe, and will be decently treated, and where they 
can give good service to their employers. A girl 
passing through it learns to make the most of her 
present situation and is given a chance to estab- 
lish herself in a way that gives her hope for the 
future. The employer gets a servant that has not 
been taught to lie and cheat, who is presumably 
healthy, who has not been exposed to temptations 
of various kinds, and who has not been taught to 
distrust and despise her employer. But agencies 
conducted on the mutual reference practice or 
even theory are rare as yet. 

More insidious by far than the juggling with 
references are two other features of the intelli- 
gence office business which cannot help affecting a 
girl’s standards—the noxious general atmosphere 
of many of the offices, and the conditions to which 
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girls are exposed in the lodging-houses run in 
connection with many agencies. The frequent 
proximity of intelligence offices to saloons has 
already been mentioned. Often also they are 
fairly surrounded by gambling-dens, fortune-tel- 
lers, palmists, midwives, and other undesirable 
“‘professions,’’ which depend on them for pat- 
ronage. These are often so prominently ad- 
vertised that the offices may be easily overlooked. 
The identification of an employment agency with 
the family life of the proprietor, already mentioned, 
is of doubtful value to either. Sometimes all the 
applicants have to wait in one small, crowded 
room, and not always in peace. On one occasion 
investigators disguised as applicants were ushered 
into a dark bedroom with unmade beds; a little 
later they were moved to the kitchen to make room 
for the proprietor, who was also the chambermaid,,. 
and finally back into the bedroom, and out into 
the hall to make room for the cook—again the 
proprietor—who wished to get dinner. Early 
morning visits reveal proprietors and lodgers in all 
stages of dressing for the day, beds upturned, meals 
being prepared, and altogether a social miscel- 
laneousness not conducive to business relations. 
Some of the employees’ waiting-rooms are both 
healthful and desirable, but many are dark, badly 
ventilated, and crowded, are arranged with little 
regard for comfort, and recognize no difference in 
rank or education. Overcrowding is found in 
almost every one at times, stairs, halls, and en- 
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trances—even the street, in immigrant offices— 
receiving the overflow. In one of these, this over- 
flow of girls was lying out on a small iron balcony, 
faces downward, peering into the fascinating street 
below. When one was wanted, the proprietor 
went out, poked the pile with his foot, and one 
disentangled herself and came in for inspection. 

Where both men and women are supplied; there 
are sometimes separate waiting-rooms, but many 
offices are used as general meeting places for 
making appointments or getting acquainted. 
This means that men and women, regardless of 
age, condition, or color are often crowded together 
in small dark rooms. In the winter many use 
them for lounging places, and they are frequented 
by many ‘‘rounders”’ seeking a good time rather 
than places. Some offices degenerate into mere 
‘‘hang-outs’’ where familiarities and demoraliza- 
tion of women are possible. These conditions 
are most demoralizing in immigrant and negro 
offices; in the latter employees were found in bed 
as late as ten to twelve o’clock A.M. and men were 
waiting in these rooms or came in to ask them to 
take positions. 

Office lodging-houses are sometimes inferior to 
the office with which they are connected. In one 
office the accommodations were two beds in a room 
and four ina bed. Six persons, some very sparing- 
ly and others decently dressed, were cooking and 
eating their suppers. Each had brought in what 
she had bought, and all were cooking and tasting 
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each other’s food at the same time. No drinking 
or male visitors were allowed, as it ‘‘invariably 
leads to fighting.’’ The beds were dirty and alive 
with vermin, and rates were $1.75 for lodging and 
breakfast, or $3.50 per week for full board. 

Offices which do not lodge sometimes attempt to 
meet the demand by keeping in touch with board- 
ing-places, which they recommend. Sometimes 
these are run by friends who send girls out of work 
to the office in exchange for lodgers. Sometimes 
the proprietors know nothing of the places they 
recommend, and sometimes they work in conjunc- 
tion with what are called ‘‘working girls’ homes,” 
often of very doubtful character. 

At present these lodging-houses seem to be a 
necessity, and there is need rather for their regula- 
tion and improvement than for their abolition. 
They accommodate such numbers of transients, es- 
pecially women who are temporarily out of work 
and homeless, that if they were suddenly closed, 
hundreds, if not thousands, would be turned out 
nightly with no places to which their small means 
would admit them, or which their unfamiliarity 
with the city would enable them to patronize with 
safety. There are few places to which an employee 
can go for one or two nights, if she is suddenly 
turned away by an irate mistress, or leaves in 
anger. Municipal lodging-houses do not meet the 
need, for they are open to all women without dis- 
crimination, and the working girl temporarily out 
of employment needs something besides a ‘‘one 
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night hang-out.” In the reorganization of the 
American employment agency system, so impera- 
tively needed, some provision will have to be made, 
both as a business matter and as a matter of 
common humanity, for the housing of domestic 
servants temporarily out of work. 

Unemployment always carries one more danger 
for women than for men—the danger of being’ 
drawn or forced into an immoral life. The connec- 
tion between intelligence offices and actual im- 
morality is, unfortunately, not to be doubted. 
The situation has been greatly improved of late, 
owing to the passage of stringent laws, and the 
Federal white slave act. Yet even carefully drawn 
laws are of little avail; in New Jersey, for instance, 
the State Immigration Commission reported in the 
spring of 1914 that it found a large proportion of 
agencies willing to send girls to disorderly houses 
as servants, or to furnish them as inmates. 

Indeed the business methods, the surroundings, 
and the frauds that have been described pale into 
insignificance beside the conscious, deliberate 
immorality of many offices and the traps which 
they set for their unwary and helpless victims. 
The bare fact is that while advertising honest 
work and while furnishing it to some, many 
agencies also degrade, debase, and ruin others, 
and later cast them out moral and physical wrecks. 
Not only are they robbed of their small earnings, 
herded like animals, and subjected to many indig- 
nities by proprietors, but they must submit to 
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association with and temptation by street-walkers 
and immoral men; not only must they lodge under 
conditions which rob them of their self-respect, 
but unsuspectingly they are sold into disreputable 
houses and held as prisoners. 

It is no exaggeration to say that in many 
of the large centres, some agencies are not 
averse to sending women as employees to ques- 
tionable places; a smaller number send them as 
inmates, obtaining their consent when possible. 
The best offices are so ignorant of the extent of 
this practice that when called upon to codperate 
in reform measures, they refused to believe the 
charges until the contracts and affidavits were 
shown to them. Some offices, bearing every evi- 
dence of poverty, have insisted they would starve 
rather than furnish such houses, and have actually 
“kicked out’ applicants for inmates for ques- 
tionable houses. There is no question so pertinent 
among employers as, ‘‘Why cannot we secure 
servants?’’ The fact that offices receive from 
five dollars upward for girls furnished to disrepu- 
table houses, because the demand from these 
establishments is so great, and the evidence that 
many thousands of women are annually sent to 
these houses, supply one answer to this question. 

No peonage among immigrant men is more 
binding than the slavery of the immigrant girl 
whose passage is prepaid by the office, or who 
comes from the country in answer to an advertise- 
ment and who is met by a runner—the essential 
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factor in the system. One case typifies thousands. 
A country girl arrives in a city like Chicago, or a 
woman who does not know one word of English 
lands in complex, bewildering New York, straight 
from a peasant’s home in Russia, Hungary, or 
Sweden. She comes consigned to friends or rela- 
tives whom the runner knows, and so he meets her 
with messages from them and wins her trust/by his 
helpfulness. From that moment she is helpless. 
Her baggage is sent to the office or to a boarding- 
house in collusion with it, and there it is held, 
upon one pretext or another, if the girl shows any 
disposition to leave. The baggage of girls rescued 
from these places has sometimes been obtained 
only by a show of force or by the payment of pre- 
posterous charges for board and storage. Day by 
day the girl is paraded before employers; she goes 
out only under the strictest surveillance. After 
she is engaged and the fee is paid, the runner, still 
her faithful attendant, takes her to a new home. 
Not for one brief moment is she allowed to go to 
any place or to see any one without his approval. 
If she has fears she can tell no one, and too often 
she is sent to a place where all ears are deaf. 

The methods used to secure girls for negro 
offices are equally shameful; where they are sent 
North by white agents the same system of slavery 
exists as in the case of immigrants, for the girls 
are met at the station or the wharf and kept at the 
offices until sold. They are often threatened until 
they accept positions in questionable places, and 
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are frequently sent out without knowing the char- 
acter of their destination. These negro girls are 
utterly unfitted to meet the conditions of a great 
city, for they usually have no friend but the 
employment agent. 

As evidence of where some of them go, the 
superintendent of the Bedford Reformatory says: 
‘‘Almost without exception the negro girls at my 
institution have been brought North by some 
employment agency.”’ Unlike the white offices, 
the negro offices really believe they are bettering 
the conditions of these girls by giving them city 
life and advantages and the opportunity to mingle 
with whites. : 

Some offices advertised by prominent and 
alluring signs are simply disorderly houses, and the 
signs are used as a blind or ruse to attract girls. 
They are run chiefly in the daytime, lest at night 
they create suspicion. In some the girls are 
simply inmates under a proprietor who is in reality 
the madam; in others rooms are rented to the girls 
who pay a good price, and they can receive any 
one they wish or whom the madam sends. Girls 
out of work are induced to accept lodging in these 
by promises of employment. Sometimes offices are 
not disreputable houses, but permit street-walkers 
to lodge there and influence other lodgers. Other 
offices run their own mountain, seashore, and 
suburban disorderly houses and actually imprison 
girls who are unwilling to stay. One office sent 
three girls up to its own mountain house, assuring 
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them they were going to take positions in a summer 
hotel. When they arrived they found themselves 
not only in a disreputable house, but prisoners. 
One of the girls made so much disturbance by 
crying and attempting to escape that the keeper 
beat her and threw her out. She was taken to a 
hospital, insane from her treatment and from fright. 
She died there, and a few days later another of the 
three escaped, alsoinsane. The relatives, ignorant 
and poor, were powerless. They complained to 
the office-keeper, who insulted them and said: 
“The girls ask to be sent there and then make 
trouble.” Their defense is always, ‘“‘The girl 
went willingly.” 

Many offices that will not send a girl outright 
encourage and allow street-walkers and solicitors 
to frequent their offices, receiving from them gifts 
and large fees. They mingle with the girls, invite 
them out to lunch, make them presents, and induce 
them to accompany them to their homes. These 
painted, powdered, silk-gowned, jewelry-bedecked 
women are seen mingling with the bare-headed, 
booted peasants. They go out for walks in the 
parks and finally disappear with the girl and her 
little bundle. Still others refuse to send girls, 
but will refer employers to other offices which 
cater to this trade, thus assisting such work if not 
actually engaging in it. 

Negro offices are so hopelessly immoral that 
some city authorities think it is useless to disturb 
them and argue that they do not affect the whites. 
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As a matter of fact they do, for some of their best 
patrons are whites, and they have many white 
girls. One white girl in Philadelphia was taken to 
an intelligence office by the colored cook in the 
house where she was holding her first position. 
She was told that the only position open was 
in a sporting house, where she need do noth- 
ing but have a good time and make money. 
Upon refusal, she was told she could go there 
and see how the white ladies fared, and if she 
did not change her mind it would not hurt 
her, and she could then go to another office and 
get a slave’s job. They said they were ‘only 
sorry for poor white girls and tried to put them in 
the way of a good time.’’ The negroes are not’ 
only more indifferent about the kind of place, but 
say frankly that they prefer to send girls to sport- 
ing houses. Negro offices supplying inmates for 
disorderly houses reflect the current thought 
among many city negroes that immorality between 
negroes and whites is a mark of distinction and is 
to be encouraged. So long as this is true, some- 
thing more than legislation and inspection is 
required. 

A far more insidious practice, and more difficult 
to remedy, is sending women to disorderly houses 
not asinmates but as employees. This means that 
the office, when challenged, has always a defense. 
Women, not all of them immoral, ask for such work 
because the duties are light and the pay better 
than in private houses. The office sends them 


Intelligence Offices 231 


willingly, the object often being through this 
gradual means to induce them to become inmates. 
One girl, whose case is typical, took a position as 
an employee in such a house. For a few days she 
was permitted to do her housework unmolested. 
She noticed that there were other girls in the house 
and many men, but was not suspicious. On the 
third day the mistress asked her to wear Alothing 
more suitable to the house, saying: ‘‘You have 
worked long enough in street clothes and there 
are many men callers whom you must help enter- 
tain.” No attempt was made to keep her when 
she declared that she would leave. Many agencies, 
even the best, fill applications from these houses 
and allege that women sent as employees are in no 
danger. But the life in such a house must either 
repel or tempt them to earn money more quickly 
and by less honest, means than housework. The 
constant hammering upon their sensibilities by 
the things with which they come into contact must 
harden them, and they are continually exposed to 
persuasion. Even the more conscientious of the 
negro offices do not consider it wrong to send a girl 
into these places as an employee, although they 
acknowledge she may become both immoral and 
intemperate. 

The connection between intelligence offices and 
disreputable houses will exist so long as the demand 
of these houses exceeds the supply and offices 
furnish convenient supply stations, and so long as 
the laws are inadequate and there isa “‘let-alone”’ 
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policy, for the chief aim of most cities where there 
is regulation is to collect the license fee. Even a 
slight enforcement of law improves conditions. 
Whenever an arrest is made or an office has trouble, 
the others say for a while, ‘‘We must be careful’’; 
“We are watched”’; and “‘Our patrons must wait.” 
If the trouble lasted, many patrons would al- 
ways wait. Too much reliance has been placed 
upon the free public agency to correct these 
evils. 

The work of intelligence offices must be con- 
sidered from another point: the effect upon the 
employer and her home. Can employers afford 
to accept household workers who come from such 
dirty, disease-laden, vermin-infested, and immoral 
places as many of these offices and lodging-houses 
are? Can they afford to accept women who asso- 
ciate with street-walkers and spend part of their 
time in disreputable houses? The employer may 
get an employee from a good office, but she can 
never be sure that she has not been the rounds. 
Some girls would scorn an immigrant office, but 
it must be remembered that the fashionable offices 
supply the fashionable disreputable house, and 
while the deterioration may be slower, it is equally 
sure. Certainly the grade of women in household 
work can never be markedly raised so long as 
workers are recruited from such sources. That 
these women take housework only when nothing 
else offers is further shown by the fact that eighty 
per cent. of the inmates of the workhouse on Black- 
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well’s Island claim this, saying: ‘‘Oh, we do this 
when we are up against everything else.”’ 

The homes of America need the private intelli- 
gence office because of the personal interest which 
must be taken in the work under present conditions 
and because women workers need greater protec- 
tion in this field. Their number can be reduced 
fifty per cent. without impairing their efficiency, 
and so long as the cut-throat competition con- 
tinues they will be neither efficient nor reliable. 
They must be standardized and the dishonest, 
inefficient, and exploiting agents driven out. A 
few of these impair the integrity of the whole 
business, and the reputation of private employment 
agents cannot rise above them. The attitude of 
the public is that they are a necessary evil. 

There stands out a small body of agents strug- 
gling desperately to give some of their own 
integrity and standards to the business and suffer- 
ing hardships in their attempts. But they do 
not organize, they do not combine, they do not 
study the situation: they do not fight the foes 
of decency and the exploiters within their own 
ranks. When one is exposed, they defend them- 
selves rather than aid the prosecution of those who 
bring into disrepute the whole business. The 
world knows the employment agent chiefly by the 
stories of exploitation in the newspapers. The 
agent who cares for the homeless, feeds the starving, 
comforts the discouraged, nurses the sick, and is 
first friend to the down and out man and woman 
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and never has a complaint against her remains 
unknown. This must be so until these leaders 
arise and head a movement which will support fair 
legislation, devise and insist upon business stand- 
ards, and develop codperation among themselves. 
Suspicion, greed, and individualism block the way, 
and when government has found the way it will be 
too late, for even regular business to play any 
important part in the distribution of labor through- 
out this country. 

To make intelligence offices efficient, clean, and 
reliable public service bureaus, foreign countries 
must cooperate and know more of the places to which 
their immigrants are going; cities and towns must 
watch to see who engage them and where they go in the 
city, and public opinion and patrons must insist 
upon honest work from every office. The employees 
must be given protection in looking for honest em- 
ployment, and it must be assumed that they seek this. 
Those who prefer work in disreputable houses do not 
need an office, protected by a license from the city, to 
help them. 

There is no evidence that intelligence offices as a 
class realize the crisis that they are facing in their 
business. They codperate only to defeat legislation, 
combine only to combat public opinion, adopt new 
methods and honest policies only to increase profits. 
Such an unenlightened policy means self-destruction. 
One state has already passed a law prohibiting all 
fees within the state; regulations are becoming more 
stringent and free public agencies are multiplying. 
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Measures of relief for unemployed working women 
will be worked out through reaction against exploita- 
tion and extortion, through repression and regula- 
tion, through bitterness and hatred, because the 
business itself 1s doing nothing to establish standards, 
afford protection, develop efficiency or consider ttself 
a public service amenable to public demands. Edu- 
cation seems possible only through regulation:and tt 
is to this method that government must sternly set its 
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CHAPTER VIII 
THE MARKETING OF SKILLED LABOR 


OWHERE is the consciousness of class more 
clearly defined than between skilled and 
unskilled labor in the labor market. A small 
degree of training or preparation, of skill or of 
experience bring the unemployed into a realm of 
exchange very different from that of unskilled 
labor. The differences between the agencies for 
skilled and unskilled labor are indeed so great 
that in some states the former have asked for 
separate legislation, establishing their status upon 
a different plane. 

Skilled labor is marketed in three ways: in the 
organized trades, by trade unions, by employers’ 
associations or directly by individual employers 
and employees. Organized workmen of course 
resort to other agencies, but these handle most of 
them, especially artisans. 

Women being mostly unorganized find them- 
selves in the hands of the private agency, but 
it is the private agency with standards, equip- 
ment, system, and with machinery for interstate 
distribution. These include agencies for teach- 
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and office assistants, as clerks, stenographers, 
etc. 

Competing with these to a considerable extent 
within the past few years are schools and institu- 
tions. The former include colleges, high schools 
and special schools endeavoring to place their 
students, and the latter such institutions as hospi- 
tals that concern themselves with the placement 
of nurses, etc. 

Keen rivalry exists among these different 
agencies which have little codperation with one 
another, with the result that the employee is 
frequently registered in all of them, paying numer- 
ous fees while employers are bombarded with 
requests from all of them, often for the same 
employee. 

In the organized trades, one of the most import- 
ant services rendered by unions is notifying 
members of opportunities for work. This phase of 
trade union service, however, has not received 
the attention it merits nor have the resources of 
such unions ever been developed to their full 
power. Local unions are often fairly effective in 
local work, but no widespread system of exchang- 
ing information or of distributing workmen from 
point to point has been undertaken by the various 
unions. Some of the unions have rendered ex- 
cellent service by reporting unemployment and 
at least one state, New York, is dependent upon 
them for its statistics upon unemployment among 
skilled workmen. 
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Curiously enough, although skilled laborers are 
so much exploited by private agencies which are 
so frequently the base of operations in movements 
to secure strikebreakers, organized labor has been 
slow to initiate laws regulating such agencies or to 
compete with them effectively or to further the 
extension of government agencies. It is true that 
the unions have had a stupendous task facing them 
in the matter of hours, wages, and living conditions, 
but it would seem that they can delay little longer 
in the support of comprehensive and intelligent 
measures dealing with unemployment. 

Where trade union organizations have attained 
sufficient power to compel the dependence of 
employers upon them, the employment work is ona 
sound basis; in other unions it is more or less 
incidental, being considered in many instances 
only an accommodation to members. Some unions 
have no employment bureaus at all; others have 
only a secretary who receives applications for 
workmen. The status of the unemployment work 
of trade unions is perhaps typically indicated by 
the findings of the Chicago Unemployment Com- 
mission. Of twenty-nine unions reporting, ten had 
employment bureaus. In one of these, manifestly 
a powerful union, a member was not allowed to 
look for work himself. Some powerful unions, 
including those among workers in the building 
trades, printers, firemen and engineers, and 
brewery workers have trade agreements whereby 
the unions agree to furnish men needed by con- 
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tractors. Many of these contracts provide for the 
employment of non-union men if the unions are 
unable to furnish the men needed. It is an in- 
teresting commentary upon the attitude of or- 
ganized labor toward the labor market that 
although it will insist upon the enforcement of 
alien labor laws forbidding aliens to work upon 
public contracts, it has few facilities for filling the 
places of the men so dismissed, and has opposed 
public agencies for unskilled workmen. 

Since the activities of the bureaus of different 
unions vary so widely, it is to be expected that . 
their methods will also differ greatly. These are, 
in general, haphazard. Often the employment 
work consists simply in having a loafing room at 
the union headquarters where the unemployed 
men come to play games and wait for telephone 
calls for workers. Some unions have bulletin 
boards on which jobs are posted, any men that 
wish being free to apply. Others have blackboards 
on which men write their names in the order in 
which they come in, and they are given oppor- 
tunities in the same order. The standards by 
which candidates are selected by union bureaus, 
when they are selected at all, are chiefly seniority, 
priority of application, length of time out of work, 
and, finally, fitness. 

Much of the efficiency of a trade union bureau 
depends on the initiative of the business agent, 
who may exercise a great deal of power. Since in 
most unions there is no well organized method of 
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learning of positions, selecting applicants or keep- 
ing records, the business agent is really the 
important factor in the work. This necessarily 
localizes the employment work. Some unions 
attempt inter-communal work and issue weekly or 
monthly bulletins as to employment conditions in 
various places. Some have travelling members 
and provide for communication between secretaries 
in various places. Others go so far as to advance 
travelling expenses where positions are distant. 
In general, however, the work is local. An excep- 
tion seems to exist in the seamen’s union bureaus 
along the great lakes and seaboards. Once each 
week reports are exchanged among all union offices, 
as to the number of idle men, the chances for work, 
etc., so that the men may be more evenly distri- 
buted. When a number of men are needed 
suddenly and are not available locally, they are 
sent by the union from the nearest port. This 
situation is interesting in connection with the 
possibility and the problems of organizing casual 
laborers generally. In the Convention of 1913 Mr. 
Gompers urged that the American Federation of 
Labor should form a Department of Migratory 
Labor and organize under its control a system of 
employment agencies. This would seem to be the 
next most important matter before the trade union, 
but its success is somewhat dependent upon a 
more effective organization of the local work. It 
has not, as yet, received much support. 

Employers, on their part, except along pro- 
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fessional lines, have not permitted private agencies 
to monopolize the labor market. In view of the 
activity of private agencies, it is astonishing how 
few skilled workmen obtain positions through 
them. The great mass of factory workers, sales- 
men, and others, obtain their positions directly 
from employers or through free agencies, conducted 
by employers’ associations. The latter have been 
developed to relieve their members of the re- 
sponsibility of carrying on employment work 
separately and to make them independent of trade 
union bureaus and of employment agencies gener- 
ally. They do not usually extend their services to 
employers outside the association. They are 
likely to be strongest in places where union or- 
ganization is weak. In a strong union city like 
Chicago the bureau of the Chicago Employers’ 
Association, although it receives applications and 
furnishes men at all times, is active only during 
strikes. In Detroit, on the other hand, where the 
unions are not so strong, the Employers’ Associa- 
tion places each year from 75,000 to 80,000 wage- 
earners. 

The bureaus of most employers’ associations 
operate locally. The National Founders’ Associa- 
tion of Chicago however reports that 95 per cent. 
of its workmen are sent out of the city. Sometimes 
local associations operate over wider territories 
during strikes. Even the most powerful of the 
local bureaus do not exclude other sources of 
supply and the members of the association do not 
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depend altogether upon the ministrations of their 
own bureaus. In Detroit, for instance, the Em- 
ployers’ Association supplies only 52.9 per cent. 
of the employees engaged by its 190 members. 
In Providence the Metal Trades Association 
supplies 41.1 per cent. of the total number of 
workmen in the various plants; in Indianapolis 
the Employers’ Association in conjunction with 
the Metal Trades Association supplies 39.8 per 
cent. 

These bureaus investigate applicants carefully 
and file their records. Trade unions allege that 
they serve a double purpose, that a workman’s 
pronounced activity in union affairs is sufficient 
ground for dismissal, and that he is thenceforth 
blacklisted by members of the employers’ asso- 
ciation. Unquestionably these employers’ agencies 
are used as recruiting stations during strikes. On - 
the other hand they deny that they discriminate 
against union men. The following extract from 
the charter of one of these associations whose chief 
business is the conduct of an employment bureau 
is typical: 


A free labor bureau established by this association 
acts upon the fundamental principle that the labor 
bureaus shall be conducted in a broad and impartial 
manner, and shall be neutral ground where the work- 
men may express their complaints and present any 
difficulties in which they have been involved with 
employer or employees, and the employers shall 
recognize the right of the labor bureau to investigate 
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the complaint. It is the aim of the labor bureau to 
assist in providing employers with satisfactory work- 
men and the workmen with satisfactory employment. 
There shall be no agreement to exclude any workman 
from employment. 


Some of these agencies, however, freely ad- 
mitted that one of their objects was to assist in 
maintaining an open shop. Bureaus which deny 
discrimination ask workmen upon application, 
whether or not they are union men. An instance is 
recorded of an employers’ association which 
promised no discrimination, but required work- 
men to hand over their union cards. The union 
promptly issued duplicate cards to its members. 
The employers’ association then required the men 
to sign a card ‘‘I am” or “I am not”’ a union man. 
The union instructed its members to sign “I am 
not.’ The employers’ association then required 
men it hired to swear never to join a union so long 
as they were working in their trade in the localities 
covered by the association. 

Many large firms, corporations, mining com- 
panies, etc., have organized their own employment 
departments with regular agentsin charge. These 
are not to be confused with employers’ associations. 
They have nothing to do with other firms, and 
codperate with no other agencies. They have 
often been established to avoid dissensions be- 
tween workmen and the foremen, and to discour- 
age rake-offs, commissions, and understandings 
between foremen who hired men, and the employ- 
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ment agents, and to replace other unsatisfactory 
practices, such as hiring men at the doors. In 
one large mining company it was found that work- 
men not only paid individual foremen for jobs, 
but paid regular assessments to keep the job and 
to insure promotions to better jobs. The foremen 
that employ workmen without any check or 
supervision may become the greatest foe to 
security of employment and wield a very arbitrary 
power over the fortune of employees. Every 
firm using this method needs to provide a check- 
ing system and an easy way for men to present 
grievances to headquarters, without fear of dis- 
missal. The ideal solution is the employment 
bureau in the general office of the business under 
one responsible person. 

Government agencies, conducted by the various 
states and municipalities, are a comparatively 
negligible factor in the skilled labor market. 
Whether they will remain so is an open question. 
Wherever the union is strong, it is the controlling 
labor agent; where it is weak, the employer and 
the employers’ association are more powerful. So 
far as the employee is concerned, neither agency 
is neutral ground; each stipulates conditions; each 
is antagonistic to the other, and each distrusts 
the other. The prospective employee is generally 
a bone of contention between them. Should the 
skilled labor market be narrowed down to these 
two contending forces, the employee might have 
to take sides in order to work at all. 
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It would seem the part of wisdom therefore that 
government should be giving some thought to the 
organization of a neutral ground. While labor and 
business may be left free to devise methods for 
placing and obtaining labor, it does not follow 
that every child beginning work, every employee 
and every skilled immigrant, for instance, should 
embrace or renounce unionism as a condition 
precedent to the right to work. The breaking up 
of the apprentice system has left a serious gap 
which has not yet been filled, and it is very doubtful 
whether either employers or trade union agencies 
can bridge it to the satisfaction of all concerned. 


The professional classes in this country are fast 
in the grip of private agencies and it is a hard grip 
because here the agency business is highly or- 
ganized. The greatest monopoly of all is found 
in the teachers’ agencies, of which about five 
control the placement of most of the teachers 
throughout the country. Two conditions in this 
country favored these agencies until they now 
seem to be indispensable: the great numbers of 
young women yearly graduated from normal 
schools and colleges, trained from the cradle up to 
the idea of teaching as the one respectable, if not 
divinely fore-ordained, way for a woman to earn 
her living or to ‘“‘bridge the gap’’ between school 
life and marriage; and the rapid extension of the 
public-school system and of the number of private 
schools and colleges in the more sparsely settled 
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parts of the country. This necessitates distribu- 
tion of teachers and makes teaching distinctly a 
migratory profession. Only a favored few can go 
back to the home town to teach; and in some cities 
even a beginner in the public schools must have 
three years’ experience,—which she must get some- 
where. Acandidate has no alternative but to apply 
to an agency and accept a position, perhaps in a 
distant state, for $500 or $600, which will give 
her an opportunity to gain the ‘‘experience’’ 
demanded. 

On the ground that they are not ‘common 
employment offices’’ teachers’ agencies for years 
very generally escaped license fees and regulation, 
and in some places they still do. Asa matter of 
fact they have all the characteristics of employ- 
ment agencies as to purpose, organization, and 
methods. 

There are two kinds of fees, collected solely from 
applicants for positions. The registration fee, 
usually called a subscription or a ‘‘consultation”’ 
fee, is rarely less than $2, is frequently $5, is good 
only for ‘‘office services,” and is rarely refunded. 
It is good usually for one year, sometimes for two, 
and in a few instances is $5 and $10, good for a 
term of years. “Office services’’ include only the 
privileges of enrollment, of visiting the office, and 
of speaking to the clerks. In no instance is the 
registration fee considered payment for a position. 
Many thousands annually pay this fee, receiving 
only a receipt, and not always that, for it is only 
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through a request for renewal of the fee that some 
applicants learn that the first payment was 
received. 

Agencies claim that this high registration fee is 
necessary to keep away undesirable applicants, 
and to cover the outlay necessary to secure posi- 
tions. It is not easy to substantiate the first 
contention because the most undesirable applic- 
ants can often best afford such a fee; and as to 
the matter of outlay, if a registration fee covers 
all expenses incident to obtaining positions, the 
large employment fee must be clear profit. There 
is evidence to show that in this field, as among the 
unskilled workmen, some teachers’ agencies live 
almost entirely upon registration fees, filling but a 
few positions each year—just a sufficient number 
to give them a cover of respectability. Many 
teachers report: ‘I paid a registration fee, and 
never heard from it, except the request for renewal, 
at the end of the year, when they had ‘something 
in view.’’’ So long as high registration fees are 
permitted, agencies will register applicants even 
when they know from their long waiting lists, or 
from the qualifications of the applicant, that they 
cannot offer them positions. 

This advance fee is required before any appli- 
cation will be filed. There are other significant 
conditions. Some of the contracts read: “If a 
candidate secures a position in any way through us, 
even if it is one day after the two years expire, he 
must pay an additional membership fee.’’ One 
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agency charges $3 in the main office and then 
informs its candidates that it has ten branch offices, 
and advises them to register in each one, at $1 
each, which is a “‘reduction of $2 from the regular 
fee.”’ Thus, an agency which advertised that it 
covered the country required a registration fee of 
$13 to do it efficiently, as ‘‘each agency is inde- 
pendent, and the main office is not entitled to 
the services of any branch.’’ In another, the 
charge is a $2 consultation fee for “‘advice only.”’ 
In one case, after a teacher had paid this amount 
she was advised to ‘‘try some other line, as the 
demand for women teachers is very small this 
year.” 

Whenever a position is accepted, five per cent., 
and in a few instances ten per cent., of the entire 
first year’s salary is due the agency. This is pay- 
able at once, or one-half at the end of the first 
month, and the entire sum within two months. 
It is never refunded, even if the position is lost, 
although the ‘“‘agency agrees to use its influence to 
find another position.”’ This is entirely a matter 
of its own conscience, however, for the temptation 
is to favor a new applicant whose percentage fee 
is not yet collected. There is no power to compel 
a return of fees, for the applicant has already 
agreed to these terms in writing. Teachers also 
pay a percentage on an increase of salary, within 
an agreed time, usually the first year, though it 
may occasionally extend to two years. Where 
board is included as part of the salary it is included 
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in the percentage estimate and is rated at from 
$200 to $400 per year. 

For substitute positions the charge varies from 
seven to ten per cent. of the wages for the entire 
time the position is held. Other provisions of 
contracts which favor the agency include the 
following: if an applicant has notice of a position 
not secured through the agency, she is required to 
return the agency’s notice at once with the date of 
her prior information; otherwise it is understood 
that the teacher wishes the bureau’s coéperation, 
and will pay the commission, though the agency 
may subsequently fill the position of which it 
notified her. If a teacher accepts a position from 
the agency, and subsequently gets a better one 
through other means, during the year, she pays a 
percentage on the increase in wages. 

A contract seems to give an agency a lien on a 
teacher for at least one year, and sometimes for 
longer. It requires considerable skill to find any 
rights or protection for the teachers in these 
contracts. Many of them further require the 
teacher to give the agency any information about 
vacancies; ‘if, by any inadvertence,’’ one con- 
tract reads, ‘‘a fellow teacher through some 
other means gets a vacancy existing in the same 
school, through the neglect of the teacher to 
notify said agency, she makes herself responsible 
for five per cent. of the salary of that teacher.”’ 
Instead of paying a commission for such services, 
the agency says to the teacher: ‘For the privilege 
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of paying us $25 or $50 for a position, you must 
also become an unpaid canvasser through whom we 
may make other fees.’’ And such an agency never 
loses sight of a teacher. It sometimes uses threats 
of removal to compel fulfillment of contract, and 
when it has secured a teacher a position, and holds 
her references, it is in a position to make good any 
such threat. A hint of “later information” to a 
school board can cause all kinds of trouble. 

Teachers have found, when they have secured 
positions through friends, that agencies to which 
they have long belonged, and from which they 
have never heard, suddenly develop a personal 
interest, and appear with a chain of events to 
show that they are officially responsible for the 
position. If a teacher does not notify them that 
she has a position they assume that she meant to 
pay them; either way, therefore, she is reasonably 
sure to pay something. 

Most teachers’ agencies advertise widely among 
school officials and prospective teachers. During 
their senior year, college students find their mail 
boxes regularly filled with application blanks from 
various agencies accompanied by pamphlets giving 
a list of positions recently filled by the agency, and, 
sometimes, a series of testimonial letters. Some- 
times an agency makes a special bid for favor by 
offering its services for a year to a particular 
graduating class in a particular college, either free 
or for twenty-five cents ‘to cover postage.” 
Young girls just out of school or college are fre- 
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quently sent to small schools in remote districts, 
about which little is known. The effect of such a 
system of distribution both upon teachers and 
upon educational standards has not been investi- 
gated. 

There is no more important public service than 
that of directing teachers to public and pri- 
vate schools throughout the country. Whether 
the public school system of this couhtry is 
content to leave this to a middleman having no 
connection with educational matters, frequently 
having little training for this work, is a pertinent 
question. Is it not possible to find some less 
wasteful and more efficient method in connection 
with the Federal Bureau of Education by which 
there could be a central registry, giving to the 
schools a betterchoice and better qualified teachers, 
and giving teachers more choice of climate, type 
of community, nature of educational work, etc.? 
Massachusetts and Minnesota have _ teachers’ 
bureaus connected with the State Board of Educa- 
tion which charge a fee of $2 and place teachers 
throughout the school systems of the state. In 
these experiments lie suggestions for extension of 
the principle. 

Colleges have for years been informal teachers’ 
agencies. The larger colleges by their connections 
with managers of private schools and public school 
officials all over the country, and their ability to 
keep in touch with their alumne, often form very 
satisfactory clearing houses for teachers. More 
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recently the work of finding employment for 
graduates and for undergraduates in the summer 
vacations has in most colleges been put upon a 
definite basis, and the work is now’ extended 
beyond teachers’ registries. A good deal of the 
work is temporary in nature, ranging all the way 
from finding work for students as waitresses in 
summer hotels to securing them opportunities to 
aid in researches of various kinds. Many of the 
men’s colleges have well-organized employment 
departments. The most interesting expression of 
this movement among women is an agency in New 
York City supported by nine women’s colleges 
which has for its definite object securing work 
other than teaching. The purpose of this bureau 
as announced was ‘to investigate the present 
conditions of women’s work, to develop new oppor- 
tunities, and to secure positions for educated 
women in pursuits other than teaching.’’ Within 
about twenty-one months the bureau filled over 
four hundred positions in at least sixty occu- 
pations, among which may be mentioned statisti- 
cians, investigators, bacteriologists, assistants to 
interior decorators, managers of employment 
agencies, farm managers, laundry overseers, inter- 
preters, comptrollers, photographic printers, and 
—one chaffeuse! A research station is to be a 
permanent accompaniment of the bureau’s work, 
and it is the aim to have this department endowed 
and in no sense dependent upon income from fees. 

The fees include a $1 fee, payable at registration 
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and to be deducted from the first commission or 
returned upon request if no work is found, and a 
commission amounting to one week’s salary; but 
whenever, in the case of temporary work, the’week’s 
salary is larger than Io per cent. of earnings during 
the total period of employment only the percentage 
is collected. At first no fee was charged employers, 
but beginning last year a fee of $2 was charged in 
the case of temporary work and $5 in the case of 
permanent employment. 

Among the informally stated conclusions of this 
bureau are the following: that the non-teaching 
occupations on the whole offer a better salary 
standard than does teaching, and advancement to 
the higher salary grades is more rapid; that college 
training, in contradicton of the reputed view of 
the business world, is in demand; but that some 
form of supplementary technical training is almost 
indispensable to the successful placement of the 
average college graduate. There is a suggestion 
that this last need could be met by more carefully 
planned work in college and by summer work of a 
more distinctly technical nature. All these recom- 
mendations have reference chiefly to the worker. 
In connection with the business world itself, it is 
stated that many positions could be more satis- 
factorily filled if the scope of them were extended, 
and if there were, so to speak, greater flexibility, 
more combinations of processes, and a resulting 
expansion of salaries in the interests of efficient 
and versatile workers. 
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The development of library work and training 
in this country within the last ten or fifteen years 
has created a labor market for librarians. The 
more elementary and miscellaneous forms of 
library work are sometimes handled by mercantile 
and sometimes by teachers’ agencies; but for 
trained workers the really general and dependable 
agents are the library training schools. They 
make scrupulous efforts, in general, to fit the 
person to the position. They follow up their 
graduates and develop their opportunities for 
promotion. There is in existence an Association of 
Librarians which does some agency work, but as 
compared with the work of the schools, its activi- 
ties are unimportant. In the states having library 
commissions, an interest is frequently taken by 
them in the placement of librarians through the 
state. This is notably true in New York, New Jer- 
sey, and Wisconsin. 

From the point of view of the public or of the 
employer, a nurse’s work is most frequently emer- 
gency work, and the call for workers admits of 
little delay. A telephone call and a few hours’ 
waiting are the maximum trouble to which em- 
ployers are willing to be put. From the point of 
view of the nurse herself a central registry is 
important. She is really ‘‘casual labor,”’ and has 
little more opportunity than the ordinary casual 
laborer to control her own labor market. There 
are nurses’ clubs which maintain free registries, 
and hospitals often secure engagements for their 


The Marketing of Skilled Labor 255 


graduates, especially in the three months following 
graduation. Aside from these, there is a consid- 
erable number of nurses’ agencies in all cities. 
They are usually run by private individuals in 
their homes. The only requisites are a license 
and a telephone, the former being not always 
required. 

Registries are usually open to all types of nurses: 
the registered or hospital graduate ; undergraduates, 
or those that have had some training; and practical 
nurses, or ““handy women in sickness,’ having no 
hospital training but not averse as a rule to helping 
with the household work. The wages of these 
classes differ greatly; in New York City the gradu- 
ate nurse’s wages are now $28 a week, those of 
the undergraduate from $15 to $18, and those of 
practical nurses even less. Under the employment 
agency law in New York the nurses’ registries may 
charge ten per cent. of the wages received, and this 
is the usual rate, sometimes with a registration 
fee in addition.* The agencies as a rule regard this 
commission as low, and those that maintain dor- 
mitories for nurses—a usual situation, due to the 
fact that many of the applicants have not homes 
in the city, often make large profits from their room 
rents. The usual charge is from $15 to $20 a month, 
without board. The rent continues when the nurse 
is on a case, even when her bed is occupied by 
another nurse. 

In this way a room sometimes brings in $40 a 
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month. The food, where board is supplied, is 
reported by nurses to be bad and expensive. This 
is the feature of the agencies most severely criti- 
cized by nurses. 

Few professions need more urgently than nurs- 
ing a better organization of their labor market, 
in an effective central registry system. The 
members of the large training schools in the city 
hospitals are very generally young and unsophisti- 
cated girls from small towns or remote sections of 
the country. Most of them, it seems, are entirely 
dependent upon their own resources. The strenu- 
ousness and the confining nature of their work 
during the three years of their training prevent 
them from learning the city, and peculiarly limit 
their general development in knowledge of the 
world, or in knowledge of even the general condi- 
tions in their own profession. If they want institu- 
tional positions, most of them have no idea where 
to apply, no conception of the range of the institu- 
tions throughout the country. Few adult workers 
are as little equipped to deal with employment 
conditions as are most of the graduates of the 
average training class; and this in spite of the fact 
that they have established their efficiency by 
practical experience. 

In small towns, nurses are usually supplied by 
the domestic employment agencies or neighboring 
hospitals. The matter of supplying nurse-girls or 
attendants is usually met by local agencies, andisa 
subject much in need of investigation. It has long 
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escaped the attention of truancy officers and child 
labor committees. 


The business of supplying ‘‘artists” for the 
theaters is confined to a few large cities. In New 
York City alone in 1912-13, 112,900 contracts 
were approved by the Bureau of Licenses. The 
organization of vaudeville and moving-picture 
circuits has placed the theatrical business on a basis 
that is really national in scope. Many agencies 
not only secure the initial position for vaudeville 
performers, but have entire charge of the act during 
the season, and keep it moving from one to another 
of a chain of theaters, all of which are entirely in 
the hands of the agents. Probably no other 
employment agents have so arbitrary a power 
as the theatrical agents in the large vaudeville 
employment companies. It is left to them to 
inspect the act, to determine its worth, and to 
place it with reference to the desires of particular 
communities. 

One such large agency, doing an interstate busi- 
ness with 147 theaters, rents three floors of a large 
office building at $5000 each, and in general is 
equipped and operated on a large scale throughout. 
To offset this, the ‘‘equipment”’ of a number of 
agencies in the large cities of the country is found 
to consist of a wooden bench, a table and telephone, 
and a printed name on a ground-glass door. The 
agents in charge of these are opportunists, who 
take advantage of the miscellaneousness of the 
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theatrical business and the glamour of the stage 
which draws thousands of young people yearly 
from distant towns and villages. 

The theatrical agency business now has very 
little to do with regular dramatic performers, and 
it is coming to have even less. Moving-picture 
actors also are as a rule engaged by employers 
directly. To vaudevilles and cabarets, however, 
agencies are indispensable, and in many instances 
constitute a necessary evil. 

The usual fee allowed to theatrical agents is 
five per cent. of the salaryfor which the engagement 
calls. But, as a matter of fact, in New York City, 
where three-fourths of the theatrical engagements 
are made, what is referred to by performers as the 
“‘ten per cent. rake-off’’ is far more usual. The 
reason for this is that the five per cent. fees are col- 
lected by two sets of agents, only one of which, 
however, operates under the name of agent, and 
thus comes within the provisions of the employ- 
ment agency law. The two-agent system is really 
the result of the performers’ own protest agaihst 
the agents selected by managers. The performers, 
not seeing their way clear to trusting their in- 
terests in the same hands, have insisted upon 
having their own agents who will protect their 
salaries. The manager’s agent, having the strate- 
gic position, is able to collect his fee first; he insists 
upon the five per cent. allowed by law, refusing to 
acknowledge the claim of the performers’ agent 
to the 214 per cent. which the law allows to joint 
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agents. In order to collect their fees, therefore, 
performers’ agents have resorted to a simple 
expedient: they have constituted themselves 
business managers for performers, or ‘‘producers.”’ 
They thus become principals, outside the scope 
of the agency law. The result of this in New York 
has been that while in 1911 there were‘ 158 theatri- 
cal agents under the supervision of the Commis- 
sioner of Licenses, in 1913 there were 69/ The 
explanation of these figures is certainly not a de- 
cline in the booking business. Agents have simply 
become producers. The Commissioner of Licenses 
in New York City estimates that vaudeville 
performers pay to licensed agents about $500,000 
a year in commissions, and about $300,000 to 
““producers.’’? 

Whether he is dealing with one agent or with 
two, the performer is always at somebody’s mercy. 
Even if other arrangements are satisfactory, he 
has often to bear in mind a clause in his contract 
that ‘‘the manager may terminate the contract if 
the act is unsatisfactory.’’ He has no opportunity 
to judge for himself as to the employer’s good faith 
or financial responsibility. It is true that in New 
York State the law requires agents to keep on file 
and exhibit statements signed and sworn to by 
them setting forth the facts as known to them 
about the responsibility and standing of each 
employer. But the employers of cabaret per- 
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formers, for instance, usually restaurant and hotel- 
keepers, are not likely tosupport very vigorously 
investigations into their financial responsibility. 
The success of some agents is dependent on keep- 
ing the market constantly in motion. Some, by 
getting applicants jobs and then charging illegal 
percentages of salary, leave the performer so 
impoverished that he soon abandons the job. 
Recruits, constantly secured by rather extensive 
advertising in Western and out-of-town papers, 
become their successors. In New York City every 
year ‘“‘roof gardens” are begun by speculators 
entirely without capital. They invite beginners to 
make ‘‘three-night tryouts,’”’ at the end of which 
time, the assumption is that the proper selections 
willbe made. But it is possible to get many sets of 
eager beginners, and thus to defer selections rather 
indefinitely. The agent that sends the performers 
well knows that the discarded beginners are likely 
to be too much engrossed by their own troubles to 
demand legal redress, if indeed they know that 
redress is possible. . 

Sometimes in the theatrical business the func- 
tions of agent and producers are really, as well as 
apparently, merged, not always with the consent 
of the law. A.B. tells this experience: 


I applied at L ’s theatrical agency for a job. 
They asked me what I could do. I told them I was a 
Jewish comedian and wanted a partner. They said, 
“All right, we'll give you a contract and come around 
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to-morrow at four and we'll have a partner for you.’’ 

So I filled out a contract and they charged me 50 cents 

for the typewriting. The next day I came around and 

found a partner waiting. He didn’t know a thing 

about acting, but he’d also asked for a job as a partner 

so they hitched him to me. He also paid 50 cents for 
typewriting the contract. Well, they gave us an act. 

It was the oldest, worst act you ever saw. Anyhow, 

we bought our costumes—yes, we paid for them our- 

selves—and then they rehearsed us a couple of times. 

They charged us each $5 for the coaching, and said 

it had to pay for the hall. Then they gave us a tryout 

at the Savoy. The house belonged to L—— and he’d 

sit in a box and direct the hissing and applause. Our 

act got over in spite of L and we expected he’d send 

us on a tour of his houses. He was supposed to own 

some in Jersey and Pennsylvania. But it wasn’t so. 

He didn’t know what to do with us so he said our act 

had to be revised and our costumes fixed over. So we 

paid up some more money for the costumes. Then one 

day I came around to the office and when I got to the 

door I heard some one say,‘‘ We want our money back. 

If you don’t give it to us we'll take it by force.’’ Then 

L- ’s voice said, ‘‘Sh—sh! Not so loud! The 

others might hear.’’ Well, shortly after this L 
was put out of business, and we were out of a job. 
He’s running one again now, but he’s got a license. 


One reason for the lack of standard and in- 
efficiency in the employment business generally is 
that almost anyone can be an agent. In the the- 
atrical business, almost anyone may become an 
employer. There are undoubtedly a number of 
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theatrical agencies operating upon sound business 
principles, but there are also many others that 
exercise an arbitrary power over both the pro- 
fessional and human fortunes of their applicants 
without either the responsibilities or resources 
commensurate with this power. Organizations 
of the performers themselves have at times at- 
tempted a solution of this situation, but they have 
not been successful. Some manager with power 
and insight is needed who will consider the per- 
former before the contract. No uprising among 
the workers in this most precarious of professions 
will avail much without some such strong leader. 

The furnishing of executive and technical help 
and especially of stenographers and typewriters to 
business houses and institutions is done in almost 
all cities through ‘‘mercantile’”’ agencies. To a 
considerable degree, employers use newspaper 
advertisements to obtain such help, but since this 
is a more time-taking process, many employers 
prefer to delegate the work of ‘‘weeding out the 
undesirables”’ to outside parties. 

A comparatively small class of mercantile 
agencies confine their work to applicants with a 
certain standard of skill, able to command in the 
general market salaries of over $1000 a year. 
These applicants are likely to be employed when 
they apply, are frequently sent to places outside 
the city or state, and are desirous of bettering 
their opportunities. Agencies that deal with them 
must in the nature of things make rather careful 
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investigations, and they frequently have solicitors 
for investigating positions and employees. A 
typical fee schedule for such agencies is a $2 regis- 
tration fee, and a commission amounting to ten per 
cent. of the first month’s salary. Some of the 
positions are permanent. Some agencies simply 
specialize in this higher grade work, at the same 
time registering and placing ordinary office help. 
Others are ‘‘distinctly selective,’ evidently not 
wishing to have a “‘mixed reputation”’ or to have 
less distinguished candidates seen in their waiting- 
rooms. 

The agencies that supply chiefly stenographers, 
typewriters, and ordinary clerical assistants are 
usually in office buildings and have a good business 
system. Many are, however, run on a rough- and- 
ready plan, making only superficial investigations, 
leaving it to the employer to carry the investiga- 
tion farther if he so desires. He usually does not, 
leaving it to the applicant to ‘‘make good”’ or not 
in the day’s work. Some of the agencies are for 
both men and women, others for women only. Of 
the sixty-three commercial agencies at present 
licensed in New York City, twenty-two are con- 
ducted by women and the majority of applicants 
for employment are women. 

In all of these agencies, where not prohibited by 
law, a registration fee is charged varying from $1 
to $5. In addition to the registration fee there is 
an employment fee, which is either the entire 
week’s wages, or five per cent. of the first year’s 
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salary—whichever the agency prefers. If board is 
a part of the salary it is included in estimating the 
commission. Employment fees are not refunded 
even if a position is lost, and this is a greater hard- 
ship than in teachers’ agencies, for annual contracts 
are seldom made. 

Some offices, wishing to give the appearance of 
fairness, charge a large registration fee, and then 
say they will refund one-half if a position is not 
secured. Almost any agency could carry on 
business on these half-fees. Mercantile agencies 
know the tricks of sending men to places where no 
work exists, and of clipping advertisements and 
giving them out as bona-fide orders. By their 
fascinating advertisements, many young men and 
women are drawn into the city on promises of work, 
and in some instances, where they have refused 
to pay registration fees, they have been insolently 
dismissed. 

Agencies which furnish women, especially steno- 
graphers and typewriters, are extremely careless 
where they send them. Many take but little 
trouble to ascertain if it is a reputable business 
house or office, and often send employees to places 
which they know to have bad reputations. 

A great many stenographers and typewriters 
are placed by the employment bureaus maintained 
chiefly for advertising purposes by large type- 
writer companies. In New York City in one year 
about 100,000 candidates are thus placed. These 
bureaus are rarely licensed because they charge no 
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fee. One advantage to the company is that the 
girls learn to use their machines, for they are given 
this opportunity while waiting and are often in- 
duced to purchase one, for the agency is usually 
in the salesroom. One firm insists that applicants 
placed shall use its machine, while another says in 
its contract that applicants are expected to notify 
it of any other vacancy and to recommend the 
office for repairing machines, etc. As a rule, how- 
ever, the placement operations of these companies 
are conducted much more casually, and girls 
hunting jobs often visit several agencies quite 
impartially during the day. To be eligible tothe 
waiting benches the girls must pass an examination. 
The report of 1913 of the Commissioner of Licenses 
in New York cites the statement of the manager 
of one of these typewriting companies that only 
about fifty per cent. of the applicants pass the test 
and are allowed to wait for calls. On the other 
hand stenographers state that they have never 
seen anyone rejected for failure to pass it. Those 
that have passed it once apparently never need to 
take it again, although they may not have kept up 
their typewriting and stenography at all during 
the intervals between their various applications. 
The agent comes into the room and calls out the 
jobs, and the girls bid for them. If a girl takes a 
job and fails either to give satisfaction or fails to 
be satisfied herself she simply returns to the wait- 
ing-room the next day. No questions are asked. 
Several of the typewriter firms in New York City, 
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notwithstanding the great number of placements, 
are considering giving up their agencies because 
of the expense and the general dissatisfaction with 
which they are regarded. Naturally enough, 
however, no one company is willing to start such 
a movement until it is known that the others will 
follow suit. 

In this same class fall business colleges and in- 
stitutes which conduct employment departments. 
Many such ‘‘colleges’”’ prevent their pupils from 
falling into the hands of unscrupulous agencies. 
But unfortunately there are some who use the 
promise of employment to increase their roll, with 
the result that many are trained for business 
careers when they should be in kitchens and shops. 
Consequently, both employer and employee suffer. 
Sometimes in the rush season of big houses these 
colleges hurriedly train large numbers of pupils 
whom they attract by promises of work. The 
students are employed by these houses for only a 
few weeks, and after they have paid their money 
for tuition they often cannot get positions else- 
where. A few give the pupils experience in busi- 
ness houses while in training. Many business men 
look with favor upon reliable colleges, as they 
are a responsible reference. But such methods 
as advertising, ‘‘Special—Wanted, 100 men to 
fill our orders with downtown business houses,” 
and then requiring applicants to take at least 
a month’s training, regardless of previous quali- 
fications, lay the agent open to the charge of 
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making misleading statements, and holding out 
false promises. ; 

A very usual complaint against business colleges 
on the part of business men is that they have no 
entrance requirements and that they open their 
courses to anyone that has the money. Hardly a 
town in the country is without its business “‘In- 
stitute,’ and within the last few years there has 
been a startling increase in the number of business 
schools whose pupils seem to be children in pigtails 
and short trousers recruited from public schools 
sometimes before they reach and usually before 
they finish the high school course. They can be 
taught the conventional spelling lists, to write 
notes accompanying the shipment of goods as “‘ per 
your order,”’ etc., and to attain respectable speed 
in typing and note-taking. But their business 
training has been in the nature of specific coaching 
and cramming rather than of training for re- 
sponsible business positions. These schools are 
looked upon by many parents as a direct and 
practical answer to boys’ and girls’ lack of adapta- 
tion to school work. In many cases the boys and 
girls themselves have no particular interest in 
going. In other cases, the children seize upon it as 
a direct means of realizing their ambition to be- 
come wage-earners and contribute to the family 
income. The better class of business school has 
found four years by no means too long to supply 
training to pupils who at entrance have reached 
only the beginning of the high school course. Yet 
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many schools offer courses of almost any length 
ranging from a few weeks to years, some of them 
even offering the seductive bait of ‘summer 
secretarial courses”’ covering a few weeks. 


There is no branch of business which shows more 
enterprise and ingenuity than American news- 
papers. Some of them have proved themselves 
expert in the matter of securing advertisements. | 
Few of them have paid attention to either organiz- 
ing or safeguarding that part of the labor market 
which they handle. The post-office system of 
newspapers is the most wasteful and inefficient 
service in existence. Advertisements offering 
one job are answered by hundreds many days 
after their publication. Advertisers are not ex- 
plicit in stating their requirements and the 
hundreds include the unfit as well as the fit, for 
hungry men and women out of work picture 
themselves as able to fill any job within their 
range of capabilities. Could newspapers know 
the thousands of miles men and women tramp 
uselessly and the hundreds of ‘‘last cents’’ ex- 
pended upon the trail they lay daily, it would 
stimulate them to some means of organizing that 
end of the market. A few newspapers have at- 
tempted this by having employment bureaus 
which investigate the applications and handle the 
replies. These have been eminently satisfactory 
but not highly lucrative. 

There has never been codperation between the 
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real centers of employment and the newspapers. 
The only solution for the present waste and dis- 
honesty is for each newspaper to conduct its own 
registry bureau from which all answers to adver- 
tisements can be cleared and in which will be 
kept a record of the positions filled or vacant. 
-Such a registry should be an information bureau 
only and not the mediator between employer and 
employee nor the dispenser of jobs. There must 
come an end to miscellaneous haphazard adver- 
tising just as there must come an end to thousands 
of employment centers having no interest in each 
other, or in the general labor market. 

The skilled labor market is primarily the province 
for business and labor to organize. Regulations and 
public agencies can do little more at this time than to 
educate, stimulate, and supplement such activities. 
It has infinitely more cross currents and under- 
currents than the unskilled labor market; it must 
be the subject of conferences and of patient attempts 
to gather facts and to bring about understandings 
before any broad nattonal action can be inaugurated. 


CHAPTER IX 
PHILANTHROPIC AND CIVIC EXPERIMENTS 


T has been the firm belief of many who have 
attempted to relieve the hard lot of the un- 
employed that the establishment of philanthropic 
agencies would solve the problem, by substitution 
or competition. Whenever conditions have be- 
come intolerable and exploitation has pressed 
hardest, and suffering has reached the social 
surface, the community’s response has been a new 
committee or bureau or experiment. As these 
spring up spontaneously or center about some 
leader of the moment, they are rarely constructive 
and many of them temporarily add to the chaos 
and to the duplication of effort, constituting an 
additional drain upon already over-taxed con- 
tributors. 

The critical industrial period of the winter of 
1913-14 brought forth the Religious Citizenship 
League as the result of the I. W. W. invasion of 
the churches; and the Conference on Unemploy- 
ment among Women as the result of the mass 
meeting of unemployed women. The European 
War has multiplied the committees and organiza- 
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employment, while some of the women’s organiza- 
tions, as the Vacation Committee of New York 
City, which has formed a Vacation War Relief 
Work Committee, the Emergency Aid Committee 
of Philadelphia, the Buffalo Red Cross War Relief 
Committee, the Women’s Club of Chicago and a 
similar organization in Cincinnati, have very 
cleverly combined furnishing work and relief, by 
operating sewing-rooms for making war supplies. 
These are being started throughout the country 
and are relieving thousands of workers. It is 
difficult, of course, to secure the necessary funds 
for wages and materials. Among the men, no 
such practical remedy has been devised. 

Since such movements have no place in the 
organized business system, it follows that the re- 
sults must be and are pitifully small. Where one 
woman is reached hundreds go unaided. There is, 
however, the larger possibility that these move- 
ments will stimulate public interest and sympathy, 
and will open the hearts and minds of those need- 
ing no jobs to those that do need them. All of 
them are typically emergency measures, urgently 
necessary at times, certainly at the present time. 
But what is the vital relation of such movements 
to the industrial problem of unemployment? Do 
they help the employer to see and shoulder his 
own burden or does he lay it more lightly aside 
with his contribution and shorten seasons and 
retrench unnecessarily? Do the employment 
bureaus starting up here and there in response to 
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evidences of unusual stress lessen the burden upon 
the unemployed or do they constitute one more 
center upon which to spend car fare and fix 
hope? Do they tend toward concentration of the 
problem, economy of administration, and coépera- 
tion, or do they diffuse interest and focus effort 
upon a new but futile point? Have they any 
real comprehension of the problems, or do they 
confound industrial and relief principles and poli- 
cies? Do they strengthen or weaken government 
responsibility? 

There seems to be no doubt that philanthropic 
organizations have a very broad field for their 
efforts, but that they have also clearly defined 
limitations. The field unquestionably at the 
present time includes every form of employment 
work which has a relief aspect, whether it be to 
maintain unemployables, aid the handicapped who 
require special services, or assist in restoring the 
temporarily disabled person to the normal indus- 
trial field. It is also agreed that philanthropy must 
support that pioneer work in unemployment which 
includes the researches necessary to induce govern- 
ment, labor, and industry to assume their respective 
shares of the solution of this problem. To what 
extent philanthropy shall undertake to find work 
for normal capable workers is debatable. 

The organizations now occupying this field in- 
clude racial, religious, charitable, and civic bodies. 
Their work is based upon the special needs of 
individuals, the fees being a secondary considera- 
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tion, since the organizations are rarely self-sup- 
porting or attempt to become so. Typical of the 
immigration group are immigration societies and 
homes, guide and transfer organizations, societies 
for the protection of women, and fraternal societies. 
The work of some of these organizations is con- 
sidered so important that they receive subsidies 
from the home government, as in the case of the 
Italian Immigration Society in New York City. 
These have, of course, been largely handicapped 
since the war, leaving the alien unemployed even 
more helpless than they were before. 

The most important of these racial societies 
are the immigrant homes under the direction of 
committees and frequently supported by churches. 
They have agents or missionaries at the most 
important ports, they lodge and protect immi- 
grants intrusted to their care, and they usually 
have employment departments. They are also 
social centers. One has a mid-week and Sunday 
meeting to which all girls holding places are in- 
vited to come, and where they are urged to spend 
their evenings. Girls who are not ill enough to go 
to a hospital may come there and rest. Fifty 
cents a day is the charge for immigrants, and this 
includes board and lodging, storage of baggage, and 
the privilege of the laundry. In many instances 
the payment is not insisted upon, but girls are 
expected to pay it when able. In some other 
homes the charges are higher, and in one the rates 
are as high as $1.50 per day. There is no fee 
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charged for positions as a rule. These homes 
require references from employers. Those signed 
by saloon-keepers are not accepted in one such 
home, and care is taken to protect the girls in all 
of them. Although established for one nationality, 
they frequently befriend immigrants of other 
nationalities. 

It is impossible to put into such a brief descrip- 
tion of immigrant homes any idea of their value 
when intelligently and honestly conducted. The 
helplessness of the unemployed immigrants gave 
rise to their establishment, and the personal, 
sympathetic, and friendly work which they do 
prevents many from going astray and gives them 
a refuge among strangers. 

Some racial societies have become very effective 
distribution centers upon a broad scale. This has 
been accomplished by advancing transportation 
and making small loans, enabling the settler or 
employer to secure the necessary equipment for his 
work. The most extensively organized agencies 
of this kind in this country are the Jewish Agri- 
cultural and Industrial Aid Society and the Indus- 
trial Removal Office, for Jewish immigrants. The 
1913 report of the Industrial Removal Office shows, 
however, that 72 per cent. of those ‘‘removed”’ 
during the year had been in New York City over 
three years. The fundamental activity of the 
society is rendering financial assistance in the 
form of loanstoimmigrant Jewish farmers through- 
out the United States. In connection with this 
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form of work no effort was made to induce people 
to leave the city for farms, but in 1908 the society 
started a Farm Labor Department to secure farm 
positions for young men. In 1913 it sent 1117 out 
to work on farms. It has been part of the Farm 
Agency’s work to keep in touch with the men it 
thus places. The activities of the Industrial 
Removal Office in shifting workers to more desir- 
able openings elsewhere are marked by an imagina- 
tive insight into industrial philosophy and a 
scientific procedure remarkable in employment 
activities in America. It takes the whole country 
for its field, yet keeps its local operations definite. 
The largeness of its aim is not jeopardized by 
vagueness of administration. One of the most 
satisfying items in the 1913 report of this society 
is that out of 2473 wage-earners 2283 proved 
satisfactory. These figures are explained by the 
methods of the society’s work. For every appli- 
cant they secure a record which, among other 
things, includes the language he speaks, his 
trade here and abroad, his unemployment re- 
cord in the United States, his earnings, his 
social status and relatives in New York City 
and elsewhere in the United States. After a 
medical examination and a careful investigation 
of the record of his local conditions as stated by 
himself, he is sent to his destination where he is 
met by the local agent of the removal commu- 
nities and work is found for him. In the 
whole scheme, the cooperation of interior commit- 
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tees with the home office is manifestly most 
important. 

Not less significant than this distribution is the 
protection afforded Jewish immigrant girls by the 
Council of Jewish Women whose volunteer or- 
ganization at the principal ports and in large cities 
annually finds employment for thousands of newly 
arrived immigrants. 

In this connection may also be mentioned the 
Immigrant Guide and Transfer service in New 
York City which for a small fee delivers immigrants 
to their destination within the limits of the city, 
thereby safeguarding them from exploitation upon 
their arrival. Chicago and other cities which 
receive large numbers of immigrants also afford 
some such protection to the alien in transit to his 
work. 

With the exception of the Jewish ‘‘Removal”’ 
and Agricultural Agency most of this racial em- 
ployment activity is localized, its support is pre- 
carious, and it cannot develop a system which 
fulfills its promise. We therefore find that some 
races have excellent organizations in some cities, 
while others just as much in need have none; that 
there is, in fact, duplication in some and absence of 
effort in others; that some centers of comparatively 
little importance have organizations while more 
important points are neglected; that efficiency 
and economy mark the conduct of a bureau in one 
city while another bureau under the same organi- 
zation in another city pursues its own course by 
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different methods. There can be no question that 
at ports of entry and in the large reserve labor 
cities such organizations do not duplicate work 
and should be most effective if extended and co-or- 
dinated. They are the only first friends that many 
aliens have and are the most effective competitors 
of the padroni. The regret is that they are not yet 
combined into some national system to protect 
the unemployed in their search for work across 
state boundaries and in the small industrial centers 
and rural communities throughout the country. 
The unemployment activities of religious or- 
ganizations originated in personal service to 
members of the parish. Their simplest expression 
is still seen in furnishing sewing to women, handi- 
capped by age, physical disabilities, or home condi- 
tions; and their more ambitious accomplishments 
are the employment bureaus conducted in connec- 
tion with institutional churches, run upon business 
principles and a fee basis, and social service 
committees. There is necessarily the greatest 
variety in this work. Many agencies are located 
in the parish or mission house, occasionally in 
charge of paid workers, but more often under a 
committee. Some are simply registries where 
names are left; others have agents in the field 
looking up patrons. Some limit their work to their 
own members, others are open to all. Some are 
for men, others for women, some require references, 
others do not; some are open for only part of the 
year. Frequently employment is but a small part 
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of relief or general welfare work and does not re- 
ceive any special emphasis. Most of such churches 
maintain employment bureaus just as they main- 
tain libraries and reading-rooms. They do almost 
no aggressive work in the way of advertising or of 
studying the market. Often they act simply as an 
additional reference for an applicant, not taking 
any very positive step to secure him a job, but 
telephoning to a possibie prospective employer as 
to his capabilities and his need. Ina few instances 
they serve in a valuable advisory capacity, fur- 
nishing data for. civil service examinations, etc. 
As a rule, however, they find their employers 
chiefly among well-disposed church members. 
Cften they do employment work for a special 
group. An instance of this is the association in 
Episcopal churches doing missionary work for 
wayward girls. It is a part of the plan to secure 
work, usually domestic service, for these and for 
unmarried mothers with babies. 

A not inconsiderable part of the church em- 
ployment work is assisting ‘“‘gentlewomen in 
reduced circumstances.” There is no more 
difficult task than providing for these helpless 
women, who, without experience or the cap- 
abilities demanded by the modern industrial 
world, find themselves unable to compete in the 
regular labor market. The church bureaus succeed 
in this field as no other organization could and 
render a most valuable and humane service. 
Probably the most effective work among churches 
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to-day is the unorganized work which is done 
by deaconesses and visitors who go into neigh- 
borhoods and homes and not only find employ- 
ment for individuals, but help the family in other 
ways. 

Another type of religious organization dealing 
with employment includes the Volunteers of Amer- 
icaand the Salvation Army. No organizations are 
brought more sharply than these into contact with 
the needs of their applicants and therefore more 
directly challenged to find them work. Their 
employment bureau is necessarily closely related 
to relief work. They find permanent as well as 
temporary jobs. They deal with the situation as 
they find it, by whatever means they can muster. 
In New York City alone the Salvation Army cares 
for seven hundred men at a time in its Industrial 
Homes. They deal with both skilled and un- 
skilled labor, and are much more than a passive 
medium between men and jobs. The operations 
of these bureaus have the effectiveness of good 
intention and vigor but measure up to no con- 
ventional business standards. ‘‘We get along as 
best we can,’’ said one manager of the Salvation 
Army bureau, ‘‘and get what fees we can, but never 
turn anyone away.” This is not always true of 
all of their branches; hundreds of unemployed men 
have been turned from their doors at midnight 
with the thermometer at zero, because they did not 
have twenty cents for a bed when there were 
vacant beds in the house. 
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Under the management of religious associations 
organized for the purpose, there are various sea- 
men’s homes or institutes in the seaport towns 
open to the sailors of all nations. These have 
shipping bureaus, some of which charge neither 
sailors nor shipmasters for services rendered, 
others of which charge employers only. One of 
them in New York City ships from 1000 to 
1200 meneach month. In addition to the regular 
shipping, temporary employment such as washing 
down ships is often secured for the men. 

The conditions of the seamen’s life make such 
employment centers an absolute necessity. Men 
flock there for rest and recreation, and lodging can 
rarely be given to all that apply. Beds cost from 
fifteen to twenty-five cents a night. When a 
request comes for men, those that happen to be 
lodgers at the time have the first chance. The 
bureaus are open to all seamen without discrimina- 
tion. The only difficulty is that it is impossible 
to get shipping for negroes, since ships do not carry 
mixed crews. However, the reading-room, bank, 
and chapel are open to all. There are special 
funds for destitute and needy seamen, and dona- 
tions of reading matter, knitted articles, comfort 
bags, etc., are being constantly distributed. The 
average attendance at one of these is 400 a day, 
and jobs are secured for as many as 300 a month. 

A summary of the employment work now being 
done by churches shows that while the work is 
often chiefly relief work and in most cases con- 


Philanthropic and Civic Experiments 281 


nected with relief, or limited to a local situation, 
there is nevertheless discernible an increasing 
tendency to deal with unemployment as a general 
economic situation. The most notable illustration 
is the Inter-Church Committee on Unemployment 
of the New York City Federation of Churches. 
This Committee has an active paid secretary and 
staff engaged in finding out what the thousand 
churches in the Federation membership are doing, 
what they can do, and what they will do to meet 
this problem this winter. It will recommend to 
each church not only lines of work but standards 
of work. 

Realizing that most churches in the towns and 
cities of the country will act individually, the 
Inter-Church Committee has formulated a pro- 
gram as to how individual churches may definitely 
deal with the unemployment in their communities. 
Each church is urged to have families or individ- 
uals in their church become personally responsible 
for needy families or individuals, after finding out 
the need; to print every week an announcement 
in the church calendar stating specifically that 
either a special committee or the regular church 
staff is prepared to serve those who need help, or 
those who need work, and to receive applications 
for workers from possible employers, and offers 
for general relief from any members of the church; 
to observe ‘‘ Unemployment Sunday,” as early in 
the winter as possible; to find jobs about the 
house, which are usually postponed until spring; 
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to find ‘‘ left-over”’ jobs in the office, and to find 
repair jobs in the church; to urge employers of 
labor to continue operations as a religious duty; 
to influence employers to give part-time work to 
all rather than full-time work to a few; to help 
workingmen maintain a fair standard of wages; 
to codperate with school teachers and get in touch 
with needy people through the public school; to 
make a supreme effort to assist families as such, 
keeping father, mother, and children at home; to 
codperate with the recognized public and private 
charities and relief organizations; to provide shelter 
for the homeless man and woman. 

As to the efficiency of church bureaus in finding 
work for employables, there is considerable differ- 
ence of opinion. There is a mistaken idea that 
anyone can run an employment bureau. On the 
contrary,it requiresexpert business administration. 
Employees must be convinced that it is run with- 
out fear or favor; employers must be assured that 
sound business principles prevail in it, and that it 
has the dependability obtainable only by accur- 
ate attention to every significant detail. In few 
places will general good intention and fervor be 
less effective than in the management of an em- 
ployment bureau. If it opens its registration list 
to all applicants for work, regardless of ability or of 
handicap, that fact must be made plain to em- 
ployers. Too often employers patronize them 
from a sense of duty or of obligation, expecting 
to get not efficient and steady workers, but cheap 
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help, and prepared to pay only for such. Church 
organizations, indeed philanthropic agencies in 
general, are rarely in a position to do any classify- 
_ing that eliminates the inefficient and the handi- 
capped. The more or less personal relation they 
usually bear to their applicants often makes it 
their first responsibility to do what they can for any 
individual, whose need and moral deserts are, often 
much greater than his efficiency and training. 

If church organizations and employment com- 
mittees have in mind the education of their own 
members, an organized interest in unemployment 
will serve a valuable end, provided the burden 
upon the unemployed is not increased by this 
educational experiment. If, more actively, they 
have in mind caring for the unemployable as a 
matter of charity, finding employment for the 
disabled, the old, the infirm, and the handicapped, 
here again the churches have a situation with 
which they can deal very effectively. The field 
has never been fully covered, and it admits of 
much organization at the hands of far-sighted 
men and women. 

But if the churches have in mind dealing with 
unemployment as an industrial matter; if they 
are to establish employment bureaus for normally 
capable men and women; if they are to attempt to 
stimulate employment in semi-paralyzed industrial 
organizations, and to assume the direction of 
children into industry, then they will but multiply 
the agencies of decentralization, retard the effec- 
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tive organization of the labor market, and in their 
zeal to deal with ‘‘cases” will discourage efforts 
to understand causes and prevent unemployment. 
We need now not more, but fewer centers of hope; 
not more stands for the peddling of jobs, but a 
few large clearing houses; not the competition of 
an increasing number of small committees and 
bureaus operating locally, but the codperation of a 
few large centers with adequate scope and power. 
Every new agency opened in a reserve labor center 
increases the burden to the unemployed, gives 
them an additional place to call, thereby increasing 
their chance of missing a job and not increasing in 
any permanent or material way the volume of 
employment. 

We shall never learn the causes nor adopt pre- 
ventive measures, and we shall never adequately 
conserve human resources so long as a multitude 
of volunteer agencies cover the cost so willingly. 
It is doubtful whether the personal element which 
prevails in church agencies offsets the dangers. 
The normally capable person, willing to work, 
should be able to market that product through an 
efficient neutral clearing house which has the 
codperation of organized labor and of organized 
business. The support of such agencies should be 
a definite charge against industry since they are 
an essential part of the machinery of production, 
whether it is collected in the form of taxes for 
government bureaus, or in standard fees or 
assessments. The normal laborer marketing his 
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labor power should be under no more obligations 
to a subsidized organization of private individuals 
than is the business man marketing his exports or 
the farmer his products. If church organizations 
would confine their work to relief matters and 
throw the weight of their influence toward insist- 
ing that industry, labor, and government deal with 
all phases of unernployment, except that concern- 
ing persons with handicaps not induced by indus- 
trial accidents and diseases, much of the confusion 
and duplication and waste in the labor market 
would disappear, and we should soon be on the 
high road to dealing effectively with this problem. 


One of the most perplexing of all unemployment 
problems is that of placing the handicapped. Nor 
is this a small part of the general employment prob- 
lem, for if there is included under this heading all 
those who need to work, but who would, for any 
one of a variety of causes, be at a disadvantage 
in the general labor market, the handicapped are 
very many. Finding work for them may include 
furnishing relief or training to meet the particular 
disability, placing them in carefully chosen work 
in regular industries, or creating special industries 
adapted to their needs. All three methods are 
being tried at the present time, but from the point 
of view of the individual needs rather than of the 
problem presented by the handicapped as a group 
in the labor market. 

Some years ago an employment bureau for the 


286 Out of Work 


handicapped, run by the Charity Organization 
Society in New York City, which has now been 
discontinued, thus classified 596 applicants for 
work: 


The largest group among the new applicants was 
of those disabled by some crippling disease, generally 
rheumatism, numbering 125; 120 were convalescents; 
94 were handicapped by age, 56 in the early stage of 
pulmonary tuberculosis, and 17 more were suffering 
from other forms of tuberculosis; 25 were partially 
blind, 2 totally blind; 20 had lost a hand; 17 a foot, 
and 2 more than one limb; 17 were mentally diseased 
and 4 were mentally defective; 13 were suffering from 
nervous diseases and 16 from diseases of the circulatory 
system; 9 were inebriates and 8 had a criminal record; 
4 were defective in speech or hearing and there were 2 
epileptics; a miscellaneous group included corpulency, 
hay fever, cancer, and loss of a singing voice; 4 had 
become unfitted for their previous employment and 
were not yet readjusted; and the remaining 33 had 
more than one handicap. 


Among the occupations found for such handi- 
capped persons, this bureau names domestic 
servants, factory workers, janitors and furnace 
men, and utility women, country laborers, clerks, 
porters, watchmen, newsdealers, slot-machine 
tenders, drivers, elevator and door men, attend- 
ants, job carpenters, manicurists, operators, 
printers, locksmiths, and cutters. 

In a recent study of 100 handicapped men and 
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women in Cincinnati it was found that less than 7 
per cent. had handicaps which were obvious, such 
as the loss of a limb or an impaired special sense. 
Persons suffering from heart disease constituted 
the most numerous class and the rheumatic and 
deformed were the second and third largest in 
number.* Three-fourths of the men were bread- 
winners and a large percentage had others depend- 
ent upon them. Over one-half of them were under 
forty-five years of age. It would be interesting 
to know how many workers that pass as normal 
really have handicaps quite as serious as the 
loss of a limb, how many men and women have 
bad hearts for instance, and, as a consequence, 
fare badly at one kind of work, but do very well at 
another. The Cincinnati study suggests possi- 
bilities of adjustment never worked out before 
or proposed on any extensive scale. 

Fitting these men and women into industry at 
points where they can be of adequate service, and 
where they will not increase their handicaps is no 
light task. It involves medical advice, and a 
careful study of various industries and processes 
to determine their suitability for various kinds of 
handicapped persons. And last, but far from 
least, employers must be persuaded to give them a 
chance to work; most employers need to be con- 
vinced that a request to give a handicapped man a 


t A Study of the Handicapped, by the Council of Social Agen- 
cies in Conjunction with the Department of the Handicapped 
of the Hospital Social Service Association, 
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chance in their business is not a plea to “‘make an 
exception’’ and a sacrifice in order to do a good 
deed. The demonstration that various industrial 
processes can be satisfactorily managed by handi- 
capped workers, and a survey of the industrial 
field so that no possibility shall be omitted from the 
list of available occupations are the first business 
of the organizations that enter upon this work. 
The Cincinnati Bureau has been very successful 
in this respect, not only in placing a considerable 
proportion of the handicapped but in the results 
obtained. Several shoe manufacturers reported 
that the handicapped workers were doing satis- 
factory work for them. A maker of automobiles 
reported that they could use men with one leg in a 
paint shop; another that he saw “‘no reason why 
handicapped men could not become skilled in some 
branches of motor car manufacturing.” And 
handicapped men were found at work in the 
manufacture of woodworking machinery, tobacco, 
and flags, and in printing and lithographing, as 
well as in offices and factories. 
There are other classes of workers that would 
suffer great hardship and industrial, if not moral, 
defeat were they to be thrown friendless and alone 
into the industrial battle which rages in the labor 
market of great cities. The following illustrate 
placement work for groups needing special assist- 
ance: one organization places unmarried mothers 
and babies at work in homes so that they may be 
kept together, and looks after dependent mothers 
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and children, especially deserted wives and families. 
A study of 370 such women on the West Side of 
New York City showed that in every case the need 
to work was imperative. More than half of the 
women were widowed, deserted, separated from 
their husbands, or they were wives whose husbands 
were incapacitated or (a small percentage) idle. 
Seventy per cent. of the women were engaged in 
some form of domestic and personal service, 
chiefly outside the home. ‘Maintaining the 
home”’ for most of them must have been purely a 
matter of making every cent they could earn, for 
the women themselves had little time to be at 
home. Only 23 per cent. of them were in time- 
restricted industries. Most of them worked a full 
day from 7:30A.M.to 6 P.M. A number worked at 
night from II P.M. to 7 A.M. In the 370 families 
221 children were below school age. While their 
mothers were at work a fortunate few were in day 
nurseries, others were ‘‘looked after”’ by relatives 
or neighbors. In any large city these unskilled 
women upon whose work the welfare of the family 
depends are a considerable number in the general 
labor market. There is no agency for many of 
them. They hunt their own jobs blindly, de- 
pending chiefly on having a friend to say a word for 
them. Finding work for women in this condition 
cannot be adequately done by a general employ- 
ment bureau, and it is doubtful if public agencies 
can do this work successfully. 

Finding suitable employment for wayward girls 
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is an important need which is being met by proba- 
tion officers and a very few organizations here and 
there. Similar work along preventive lines is at 
least as much needed. When some large depart- 
ment stores closed their doors in New York last 
winter, many new positions already waited the 
dismissed girls at the door. The codperation of 
other department stores was obtained and they 
made places for many of the girls. Hitherto it has 
usually been the exploiter who saw the advantage 
of first meeting the dismissed girl. A+ woman’s 
prison association codperates with a home founded 
for inebriate women. They are sent there by the 
prison visitors, and must remain one month with- 
out drinking before their pay begins, or before 
they are placed in households. This agency and 
home conducts a laundry where the women are 
employed while on probation. They cannot leave 
without permission and if they come back intoxi- 
cated they are dismissed. The demand for house- 
hold workers exceeds the supply even at this 
institution. There are prisoners’ aid associations 
which help men and women discharged or paroled 
from prison. One other operates widely, covering 
the middle Western States. Its object is to secure 
employment for ex-prisoners, acting as a first 
friend. It extends the advantages of the parole 
law and the indeterminate sentence. It gets into 
correspondence with men in prisons and helps 
them when they are released on parole, and it has 
representatives who get acquainted with employers 
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and secure positions, and others who give their 
time to investigating cases and looking out for 
boys. Its work is peculiarly difficult, for many 
employers will not take prisoners. Sometimes 
fellow-workers refuse to associate with them, and 
policemen report their history and they are dis- 
charged. Such associations have well-established 
and well-equipped offices, and of course there are 
no fees, though men are encouraged to return, when 
convenient, the amounts actually expended for 
them. A very few philanthropic agencies have 
had as their chief object the direction of boys and 
girls into industry. One agency in New York City 
confines itself entirely to placing boys and girls in 
factories, charging a nominal fee. Certain trades 
and various processes of factory work are inves- 
tigated for the purpose of determining their suit- 
ability for immature workers, and a certain amount 
of ‘‘follow-up work”’ is done. 

Interesting in this connection is the work for 
children which has grown out of the Juvenile 
Court. One such organization now finds positions 
for children of both sexes from 14 to 21 years of 
age, and most probation officers constitute them- 
selves individual employment centers, realizing 
that work is the best guarantee against breaking 
parole. 

It is impossible to classify all the various kinds 
of employment work connected with general relief 
or welfare activities. Settlements frequently have 
employment agencies which are a very important 
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factor in neighborhood work. The bureau is 
usually in charge of one person whose duty it is 
to take the orders and look up employees. The 
demands are usually for women to go out for day’s 
work, or as household employees. Many such 
applicants are placed each year. Some settlement 
employment departments codperate with reliable 
agencies. A few which have large boys’ clubs 
render a notable service in securing work for boys. 


It will be observed that the salient features of 
the general labor market prevail even in the philan- 
thropic employment bureaus. There is little co- 
operation, competition is keen, and many are 
interested in making a record or in gathering in 
their budget. There is at least as much waste and 
duplication as in the normal field; there is just as 
much need for system and clearing-house methods. 
There is less likelihood, however, that thesechanges 
will be as speedily accomplished, because of the 
indifference of both labor and industry to this 
phase of the work. 

The most serious matter for regret, however, is 
that up to this time it has not been possible to 
secure codperation between the various branches 
of the labor market. Private and public agencies 
are handling many who should be receiving the 
special assistance and care of the philanthropic 
group, thereby imperiling their own reputation for 
handling efficient workers and jeopardizing the 
health and working power of the applicants. 
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Philanthropies are placing workers who belong in 
the industrial branch and could be placed to much 
greater advantage by such agencies. It will never 
be possible to classify the employables and un- 
employables and the partly employable, a process 
wholly indispensable in an organized labor market, 
until some codrdination between the two forms of 
employment activity is secured. 


We have thus far been considering agencies 
which combine relief and employment. Some 
philanthropic agencies have attempted to elimi- 
nate the relief features and establish industrial 
departments and bureaus upon a competitive 
basis, with a fee system. The advantages in the 
competitive market are lower fees made possible 
by contributions, and a special clientele because 
of connection with churches, affiliated business 
COLTICEENS, "ebC. 

The most familiar illustrations of this kind of 
agency are the industrial departments and em- 
ployment bureaus of the Young Men’s Christian 
Association and Young Women’s Christian Associ- 
ation. An important feature of their work is 
vocational guidance. One manager says: 


We do not try to handle the man who is down and out, 
but pay particular attention to the young man of good 
character and ability who is just starting his business 
life and needs help and advice. We only place men 
who prove to be all right after an investigation as 
to their character and ability. The business men of 
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our city call upon the Association for employees, 
feeling that we are in touch with a good class of men 
and they rely upon us to a large extent as to the 
applicant’s character and past record. We make a 
businesslike arrangement with the young men, expect- 
ing them to pay a certain per cent. of their salary, 
and while we do not plan to make money out of the 
department we feel it should pay its own expenses. 


The work of these agencies varies greatly. Some 
give shelter and aid to all ages and nationalities, 
others direct applicants to a “‘blue list’”’ of lodging 
places, while others accept no applicants unless a 
fee is paid, and give no aid whatever. Some of 
the Y. W. C. A. agencies do not handle domestic 
servants, while others include them. This em- 
ployment work is becoming a constant feature of 
Christian Association work throughout the coun- 
try, and thousands of young men and women are 
placed yearly. 

In their potential function of protecting young 
workers, these bureaus may rank in importance 
and service with immigrant agencies; from the 
industrial point of view their importance is not 
so clear. While they have greatly increased in 
number and in size, the increase in private em- 
ployment and public agencies has been relatively 
greater, and there has been little or no decrease 
in the number of padroni and other irresponsible 
agents. This is true notwithstanding the fact 
that they offer attractions other than employ- 
ment. To what extent requirement for member- 
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ship is a help or a hindrance is not apparent. 
Wherever they have combined industrial training, 
as in their automobile schools, with employment 
work, they have supplemented existing agencies, 
and are making a distinct contribution both to 
efficiency and to placement. 

On the other hand, many workers regard them 
with suspicion. Itis a question whether they have 
in any way advanced the maintenance of neutrality 
in the labor market or hastened its organization. 
The proselyting which is carried on in some of 
them has created aversion in both business and 
labor circles. Some of the bureaus, moreover, have 
been charged with working in the interests of 
employers, especially where welfare work and edu- 
cational work have been carried on in industries 
that also patronized their labor bureaus. 

More and more, except in relief matters, public 
opinion is coming to demand that employment 
shall not be the bait held out for other activities, or 
be the tail to the kite of social welfare work, or be 
considered as a part of social service work, or as a 
means of increasing membership in organizations. 
The development of vocational guidance bureaus 
in the public-school system and of juvenile depart- 
ments in public bureaus is a concrete expression of 
this growing belief. 

Another experiment, possessing none of these 
industrial handicaps or social advantages, has 
recently been tried. This is the National Employ- 
ment Exchange which has been in operation since 
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1909. Its purpose is stated as the establishment 
of 


an organization covering all sections of the United 
States, so that it shall be in immediate and close 
touch with requirements for labor and employment 
wherever such exist, but its benefits should accrue 
primarily to the unemployed of the City of New York. 


As yet no branches have been established outside 
New York City. It was part of the foundation 
principle of the enterprise to have agents circulat- 
ing from place to place throughout the country 
establishing relations with employers, looking 
after the interests of the men placed, and learning 
when they would be free from engagements so that 
they could be transferred immediately to other 
places where they were needed. These plans 
could not be carried out at once, but in its develop- 
ment from year to year the scope of the bureau’s 
operations has been gradually greatly widened, 
until now it covers a very considerable number of 
states and Porto Rico. Its record of placements 
on November I, 1914, was 22,491 men and women. 
Although it charges fees, $2 for placing common 
laborers, $3 for mechanics, and the first week’s 
salary, payable within six weeks, for clerks, etc., 
it has just become self-supporting. The announce- 
ment of incorporation contains a statement of the 
bureau’s position as to fees. 


In order to insure the success of this undertaking 
and its permanency, and in order to ultimately occupy 
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a large field in the community, the exchange is to be 
run as a business and not as a charity. The purpose, 
however, is usefulness and the motive is philanthropic. 


The bureau issues monthly a bulletin for employers 
which contains all essential facts, except the 
names, about the candidates it has to recommend 
at the time. It has a manual labor branch, a 
general mercantile bureau, and a technical depart- 
ment, which together pretty well cover the indus- 
trial field, except unskilled women’s labor. Itis to 
be noted that the bureau advertises as an exchange 
for employers ‘‘above the average’’ and for its 
mercantile branch adds: ‘‘We only list applicants 
of proved ability and integrity, a majority of 
whom are not out of work, but holding positions 
and seeking better opportunities.”’ 


There are also a number of civic bodies which 
while undertaking no actual work in placing un- 
employed men and women are definitely attacking 
the problem of unemployment. Since the out- 
break of the war, the interest in unemployment on 
the part of such organizations as city clubs, boards 
of trade, and chambers of commerce has greatly 
increased, and has been evidenced by the calling 
of conferences, the appointment of joint commit- 
tees in connection with the city council, and in 
other ways. Organizations like the American 
Association for Labor Legislation, and the Com- 
mittee for Immigrants in America have done much 
by investigations, publications, conferences, and 
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the proposal or stimulation of legislation to create 
public interest in the subject and to devise practi- 
cal remedies. In the present crisis many organi- 
zations have very naturally concentrated their 
efforts on emergency measures; but some of them 
for years past have been working for such policies 
as state insurance, workmen’s compensation, 
mothers’ pensions, minimum wage, etc. Though 
sensing their own destruction as a result of the 
very accomplishment of their objects, they have 
through years been persistent in their efforts in 
these directions. 

A survey of philanthropic agencies and of civic 
movements for the relief of unemployment shows that 
these efforts are absolutely essential for purposes of 
relief and temporary adjustment and for experiments. 
It also shows the great need of better organization 
and coordination. It 1s equally clear, however, 
that private philanthropic agencies do not succeed as 
middlemen between employer and employee. The 
employee distrusts or disparages them and resents 
charity; the employer expects favoritism or unreason- 
able service and does not regard them as a wholly 
businesslike medium. The task before these agencies 
ts to define their field; to remove from the industrial 
branch all persons needing special service and help, 
and to turn back to it all other employees. One 
reason why public bureaus have not been more 
successful than they have 1s the lack of coéperation in 
these respects on the part of the very agencies that 
secured their establishment. 


CHAPTER X 
PUBLIC EMPLOYMENT OFFICES 


N the foregoing descriptions of unemployment 
conditions the twofold nature of the problem 
has become clear,—the need to conserve labor 
power by preventing the waste of health, money, 
time, efficiency, skill, and integrity of workers; 
and secondly, the need to increase work and thus 
permit the profitable expenditure of this working 
power. The first is the province of the labor 
agency, but beyond this it cannot go—it cannot 
create work. The second is the province of the 
employer, whether it be the individual, the state, 
or the corporation; the man with reserve in the 
form of capital must, under our prevailing in- 
dustrial system, create the work. 

Public employment offices have been created 
under a misapprehension on the part of the public 
that they could create jobs, whereas their general 
function is to collect and distribute information 
regarding situations and applicants for work. 
As a matter of fact, they first came into existence 
as a protest against the methods of private agen- 
cies, which they sought to drive out of business. 
Then the increasing congestion in cities and the 
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cry of the farmers, especially in the West during 
harvest time, stimulated their development until 
now there is a National Division of Information 
for Immigrants, 20 state bureaus operating in 
about 50 cities, and at least 21 separate municipal 
bureaus. As many more cities are also conducting 
informal or temporary offices. 

The Federal government maintains a national 
employment bureau for immigrants, chiefly farm 
laborers, known as the Division of Information of 
the Bureau of Immigration. This was established 
in July 1, 1907, ‘‘to promote a beneficial distribu- 
tion of aliens admitted into the United States 
among the several states and territories desiring 
immigration.”’ 

The Division was also authorized to gather from 
the various state officials and other available 
sources 


useful information regarding the resources, products 
and physical characteristics of each state and terri- 
tory, and—publish such information in different lan- 
guages and distribute the publications among all 
admitted aliens who may ask for such information at 
the immigrant stations of the United States and to 
such other persons as may desire the same. 


States and territories are also authorized to appoint 
and maintain agents to represent them at the 
various immigrant stations and to “‘have access to 
aliens who have been admitted to the United 
States, for the purpose of presenting, either orally 
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or in writing, the special inducements offered by 
such state or territory to aliens to settle therein.”’ 

To carry out the purpose of the law, offices were 
established at Washington and New York, and the 
active codperation of the immigrant stations at 
Galveston and New Orleans was obtained in the 
work of distribution and in the direction of men 
to places of employment. During the fiscal year 
ended June 30, 1913, 19,891 applications ‘for in- 
formation were filed, while 5,025 immigrants were 
actually distributed. During the previous year 
(1912), 26,213 applications were filed, while 5,807 
profited by the information given to the extent 
of securing definite employment. As men repre- 
senting groups of from five to fifteen sought 
this information, the Division assumes that ap- 
proximately 150,000 persons were benefited by the 
information given. The report of the Division 
for I912 states: 


As in former years the Division confined its efforts 
principally to directing applicants to agricultural 
opportunities, and the mechanics who applied for 
information were of the class that prefer to locate in 
country towns or villages where garden plots larger 
than the average city affords may be secured. In other 
words, they were seekers of homes where a plot of 
ground would aid in adding to the family income or 
help reduce the cost of living. 


The one active office of the Division, the facili- 
ties of which are given little publicity and which 
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is scarcely known to the thousands of unemployed, 
has devoted most of its resources to finding employ- 
ment for farm and day laborers. In 1913, 1,920 
farm and 2,482 day laborers or more than 87 per 
cent. of the total number sent out were thus dis- 
tributed. Although the farm and day laborers 
were only a little more than one-half of the total 
number who applied for information, those placed 
in these occupations were about six-sevenths of the 
total distributed—little assistance having been 
apparently rendered to the other skilled or un- 
skilled applicants. 

Referring to the Division’s work in the distribu- 
tion of farm laborers, the Federal Immigration 
Commission found that: 


The law of 1907 provided for the establishment of a 
division of information in the Bureau of Immigration 
the intent being that the division should disseminate 
among admitted immigrants information relative to 
opportunities for settlers in sections of the country 
apart from cities and purely industrial centers. It 
was hoped that the division could devise means of 
inaugurating a movement among immigrants which 
would eventually result in their more equitable 
distribution. The apparent result, however, does not 
indicate that the purpose of the law is being fulfilled. 
As conducted, the work of the division appears to be 
essentially that of an employment agency whose chief 
function is supplying individuals to meet individual 
demands for labor in industrial districts. It does not 
appear that persons thus distributed have, as a rule, 
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been distributed with the purpose that they would 
become permanent settlers in the districts to which 
they went, but rather that a more or less temporary 
need of the employer and employee was supplied 
through this agency.’ 


To meet this criticism of its work, the Division 
in 1912 published bulletins in seven parts for 
different sections of the country, ‘‘giving informa- 
tion concerning opportunities open to those desir- 
ous of engaging in agriculture,’’ on the resources, 
products, and physical characteristics of the 
various sections of the country. 

The Division has had but small appropriations, 
has been unpopular from the start, and its aboli- 
tion has been recommended several times. In the 
fear that immigration would be encouraged and 
laborers directed to places where there already 
was an over-supply of labor, its activities have 
been restricted and hampered. As a result only 
about 25,000 applicants of the “hundreds of 
thousands of men who have failed of success in our 
cities’? and who ‘‘were brought up on the land”’ 
have availed themselves annually of the services 
of the Division, even though ‘many of these 
desire to take up land and are actually land 
hungry.” 

The Department of Labor created (March 4, 
1913) by departmental order, established eighteen 
zones on September 1, 1914, ‘‘for the purposes of 
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facilitating the distribution of farm labor in the 
United States.”’ The headquarters of the zones 
thus established are at Boston, Mass., New York 
City, Philadelphia, Penna., Baltimore, Md., Nor- 
folk, Va., Jacksonville, Fla., New Orleans, La., 
Galveston, Texas, Cleveland, Ohio, Chicago, II1., 
Minneapolis, Minn., St. Louis, Mo., Denver, Colo., 
Helena, Mont., Seattle, Wash., Portland, Ore., 
San Francisco, Cal., and Los Angeles, Cal. Each 
zone has from one to four sub-branches in as many 
different states—every state thus being repre- 
sented. These are not yet in active operation 
and no report can be given on either the scope or 
the efficiency of the proposed new work. No ad- 
ditional appropriation or authorization has been 
given for this work. 

Numerous attempts have been made to have 
the Federal government establish employment 
exchanges to organize the inter-city and inter- 
state labor market along general lines and not 
merely with respect to immigration; but until this 
year the opposition of organized labor has made 
this impossible. Now, however, organized labor 
is coming to see that the government is more to 
be trusted than the private employment agent 
and that the states are not equal to the task. 

Three separate propositions are before the 
government for its consideration at this time: the 
Murdock bill provides for the establishment of a 
bureau of employment in the Department of 
Labor, and, following the Wisconsin law and keep- 
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ing in mind its signal success, has clothed the 
director with general powers to develop a system 
of free public bureaus, to establish labor market 
reports, to make the necessary investigations and 
regulations, and to establish an effective bureau 
of employment. 

The MacDonald bill provides for the utilization 
of post-offices asemployment bureaus. It provides 
briefly that every post-office in the country shall 
become a labor agency, that every postmaster 
shall be a labor broker, that the government shall 
appropriate $2,000,000 for this experiment, that a 
fee of 50 cents shall be charged for every applica- 
tion, excepting that for those receiving a wage 
rate of less than $1 per day services shall be free, 
and that transportation shall be furnished when 
funds are available. Under this plan 58,000 sepa- 
trate exchanges might be opened. A national 
employment bulletin is to be issued once a week 
and sold at ten cents a copy, except where the 
income of a person seeking employment is less 
than $1 a day when it shall be furnished free. In 
point of administration, it is proposed that the 
country be divided into zones of about 10,000 
square miles each with a central post-office in each 
zone having jurisdiction over all the post-offices 
in that district. The system is to be under the 
jurisdiction of an inter-departmental commission 
of three members, two of whom shall be appointed 
by the Secretary of Labor and one by the Post- 
master-General. 


zo 
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This bill illustrates the kind of legislation this 
country may get, in the absence of information 
upon which to base a wise measure. It shows the 
dangers of too specific enactment and of imposing 
upon existing officials a veritable avalanche of 
unfamiliar business, with decentralized control,— 
dangers which the Murdock bill specifically avoids. 

The success of any national system of employ- 
ment exchanges depends upon four cardinal 
principles: (1) the recognition that the peculiar 
quality of the commodity of labor is not static 
_ but active, and that there is no parallel whatever 
between handling matter that can be sacked and 
crated, and handling men and women; (2) free 
service, in order that the agency may compete 
successfully with the 5000 or more established 
agencies which command the services of the best 
specialists in the country; (3) adequate regulation 
of the interstate business of competing private 
agencies; (4) a simple, yet thoroughgoing ad- 
ministrative scheme which will enable a highly 
centralized mechanism to deal effectively with the 
interstate problems of distribution of labor. 

In what respects does the MacDonald bill meet 
these requirements? First, as to the handling of 
the labor supply: the appointment of postmasters, 
while many are in the classified lists, is still 
largely determined by political considerations; 
their duties are specified and will necessarily take 
precedence; the present equipment of post-offices 
is on the basis of handling matter; the development 
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of the rural-delivery system and parcels-post is 
designed to diminish rather than to increase the 
number of people who frequent such offices. The 
fitness of existing postmasters to handle so difficult 

a problem as labor and of the present equipment 
and system to deal with increased numbers of 
inquiries and frequenters are matters for serious - 
consideration. 

The additional duties imposed on postmasters 
by the bill are to take applications, ascertain 
opportunities for work, collect fees, and determine 
whether a person shall pay a fee or be exempt 
under the $1 clause, post all applications and 
remove them when the job is filled or the person 
placed, notify the central office in the zone of all 
positions open or filled, advance transportation and 
check baggage to the employer as a guarantee that 
the man will arrive safely for the fund advanced, 
collect transportation funds from employers, and 
write a monthly report. Under this plan, from 
the central office in the zone each postmaster would 
receive a mass of reports which would have to be 
bulletined, and the central office would doubtless 
report these to all other sections of the country, 
a process involving additional work. In addition 
to this, there would be a mass of inquiries by mail 
dealing with every phase of unemployment, and 
other subjects closely or remotely related to it. 
Furthermore, the law provides that transportation 
shall not be furnished to any person to proceed to 
any point where a strike is in progress and that an 
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employee shall be notified when:a strike is in pro- 
gress. This provision places upon each post- 
master the burden of ascertaining where strikes 
have been declared, and might draw the whole 
post-office system into industrial conflict. An 
additional duty not covered by the bill, but 
essential if any degree of efficiency is to be at- 
tained, would include the keeping of records. 

In an interesting interview in the New York 
Sun of July 12, 1914, Congressman MacDonald is 
quoted as saying: 


The post-offices offer easy and immediate means of 
inter-communication. The importance of this may 
be illustrated by a parallel. A theater has tickets to 
sell. They are for sale at a number of different offices, 
all of which are trying to dispose of the same tickets. 
It is necessary, obviously, that there shall be prompt 
and ready communication between the various offices 
in order that the same seats may not be sold twice 
and for other reasons. It is much the same way with 
a system of labor exchanges. Some people are apply- 
ing for employment, others are anxious to hire labor. 
Ready and immediate means of intercommunication 
among the exchanges is necessary. The post-offices 
already have such means at their disposal. 


This is the crux of the whole situation. Assum- 
ing that the postmasters are qualified and able 
and that the equipment will stand the strain 
without extra provision or cost, labor cannot be 
handled as if it were theatre tickets or crops. 
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What will happen is this: A certain position 
posted as open in Elgin, Illinois, let us say, is not 
filled in twenty-four hours; this information is sent 
to the central-zone office and the next day is 
posted in perhaps 1000 other post-offices. But 
hungry men and women looking for jobs do not 
wait to be placed like theater tickets. Some will 
write, others will telegraph, but many will leave 
for the spot without notifying anyone or any post- 
office. Furthermore, employers who have found 
help, especially farmers in remote districts, cannot 
be depended upon to notify the central office that 
they have found some one. The result from such 
a system would be that in times of unemployment 
each applicant for workers would be inundated with 
applicants of all kinds and degrees of efficiency 
and adaptability for which he would hold the 
government responsible. In times of scarcity of 
employees, irate employers would hold the govern- 
ment responsible for the lack of labor, and, before 
long, charges of favoritism and ‘“‘pull’’ would 
permeate the entire department, for the demand 
for labor when crops are spoiling or orders are 
unfilled comes very close to every employer’s 
pocket-book. Any attempt to handle labor on a 
wholesale plan in a loose, haphazard way, without 
adopting every safeguard known to science and 
economics will result in disaster for the experiment 
and for the government, and will delay any real 
progress. The direction of labor to employment 
is the most delicate and intricate problem before 
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the government, and its very independence, in- 
dividuality, fluidity, and will of its own to go 
when and where it pleases, caution us to move 
slowly in this matter. 

Aside from these considerations, we must face 
this question: Shall this government, contrary 
to the experience and practice of all other govern- 
ments, adopt the policy of charging its citizens 
a fee for the privilege of filling out an applica- 
tion for work? The fee as outlined in the law 
carries with it no guarantee of a position, or even 
of information, but covers only the service 
of posting such information. Why should the 
man looking for work pay for information 
when weather reports and crop reports are fur- 
nished free to business men? Furthermore, many 
states prohibit a registration fee and compel 
private agencies to return all fees when no 
position is secured. What would be the effect 
of such state regulations upon a postmaster 
who accepted fees from persons who received 
no positions? 

Repugnant as is the idea of a fee service, and 
aside from constitutional questions involved, its 
adoption would mean that the government would 
not be able to compete with private agencies. 
Since the bill is silent on the third point of the 
regulation of the interstate business of private 
agencies, there would still be no way of stopping 
their characteristic abuses, and the immigrant 
would still be helpless in the hands of the padrone, 
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and the laborer in the hands of the general labor 
agent. 

The bill also appears to be administratively 
impossible. The expenditure of such a sum as 
$2,000,000 the first year on so dubious a scheme 
would invite waste, extravagance, and failure. 
Those familiar with employment agencies agree 
that the person in charge must be familiar with 
the employment agency business, be able to de- 
vise and keep an accurate system of records and 
maintain neutrality in industrial disputes. A 
three-headed commission appointed by two depart- 
ment heads would face some very interesting 
questions: 

Would a postmaster efficient in post-office work 
but a failure in employment work be retained or 
dismissed, and which duties should have priority? 
Would the record of doing good employment work 
justify shabby post-office work? What voice 
would the commission have in making appoint- 
ments or in fixing examinations? Under whose 
jurisdiction would employment clerks be placed— 
the employment commissioner’s or the post- 
master’s? The proposed law is quite specific on 
the subject. It says: 


the entire national employment-bureau service shall 
be under the direct administration of the National 
Employment Bureau Commission subject to the 
supervision of the Secretary of Labor, and the 
postmasters of such post-offices are hereby constituted 
labor-exchange agents. 
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What effect does the Postmaster-General think 
this will have upon the efficiency of the present 
post-office system ? 

If such a scheme is feasible at all, it would be 
well to limit the experiment to a very small terri- 
tory. But before such a bill is reported it would 
be better to have public hearings and conferences 
in which department heads, postmasters, employ- 
ers, employees, and representatives of unions could 
be heard upon the practicability of such a scheme. 
The post-offices themselves do offer certain facili- 
ties for such work, but to what extent postmasters 
can administer any part of the work raises nice 
questions of economics, policy, and administra- 
tion, demanding the fullest consideration. 

The third proposal has been made informally 
and tentatively by members of the Commission 
on Industrial Relations. It proposes the establish- 
ment of a central bureau which will utilize existing 
state bureaus and grant them subsidies to make 
them more efficient. This last proposal is pre- 
eminently a recognition of the states’-rights theory 
rather than a plan for an effective bureau of dis- 
tribution. Any plan that contemplates knittinginto 
a system the present state employment bureaus is 
doomed to failure for the cardinal reason that the 
state is not a natural unit for the distribution of 
labor or for the administration of free labor offices. 
The system adopted by this country will ulti- 
mately be the municipal bureau for local work, and 
the Federal bureau for inter-city and inter-state 
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work. The advantages of this combination will 
become increasingly apparent from the analysis 
of the state bureau work which follows. Further- 
more, to subsidize existing bureaus would mean 
the establishment of another pork barrel in 
Washington, another bargain counter between 
representatives, who will follow a policy of state 
loyalty, regardless of their state’s needs ‘in the 
matter of apportionment. 

It may be argued that ‘“‘it is undesirable to 
supplant state and local machinery, however 
ineffective that may be.” This is carrying the 
states’-rights policy very far indeed. When states 
pass laws creating bureaus and make no appropri- 
ations whatever so that nothing can be done even 
in great reserve-labor cities like Baltimore, is the 
nation to fold its hands and say that this is the 
concern of these states and not of the nation? 
The same question faced the formulators of the 
Inter-State Commerce law, of the new Trade 
Commission law, and of the Reserve Board law. 
Distribution of labor is in the same condition of 
fluidity from state to state as is commerce and 
trade, and any loose federation of existing agen- 
cies without Federal control will result only in 
greater chaos than already exists. The princi- 
ple of supervision and regulation is a sound- 
er method of development and control than 
money grants to political offices; and a highly 
centralized authority is the only sure construc- 
tive method. 


ce 
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In the absence of any comprehensive Federal 
plan, states and cities have both undertaken to 
solve the problem of unemployment. Twenty 
states have authorized the establishment of public 
offices. One other state, California, passed a bill 
providing for them in 1913, but it was vetoed 
by the governor because the appropriation was 
inadequate. Of these twenty states, four have 
failed to establish effective offices as required: 

Maryland has had an office in operation under 
a mandatory provision, but since only $10,000 
was appropriated for two years for the entire 
Bureau of Statistics, and no funds set aside for 
employment work, the office is reported as ‘‘en- 
tirely inactive.” 

Nebraska has been unable to take up this work 
under a similar mandatory provision for the same 
reason. The appropriation for the Bureau of 
Statistics is but $9680 for two years, with no se- 
parate fund for employment work. With no specific 
appropriation whatever, the Bureau placed 647 
persons in IQII-I2, saving nearly over $2000 to 
the wage-earners. 

Montana stipulates that it is the duty of com- 
mon councils to provide for the establishment 
of free public offices to be conducted upon the 
most approved plans and to provide for the 
expense, and that the annual report of the Com- 
missioner of Agriculture and Labor and Industry 
shall contain a detailed report of the work. Three 
municipal offices have been established under 
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this law, but no reports have been made and it 
has been impossible to obtain any satisfactory 
record of activity from the ‘‘common councils.” 

South Dakota has adopted a unique law con- 
stituting each register of deeds an employment 
agent, and requiring him to receive applications 
and keep an employment book. Most of the law 
is devoted to the form of record to be kept, but 
he is required to forward a daily advice sheet to the 
State Bureau of Information, which is to communi- 
cate by postal card with the persons registering 
for work and help. The registers of deeds are re- 
quired to pay the expense in their offices while 
the State Bureau of Information carries the 
expense of distribution. The following report 
from a state officer is of interest: 


The Bureau of Information in this state has been 
established as provided by law but has not worked 
to any satisfaction whatever. Has been mainly a 
joke. One county I visited recently has had just 
one entry in its books and that was application for 
a job of wheeling smoke out of the court house. Of 
course, it is not regarded so lightly in all cases, but 
I think no register of deeds has evidenced any sincere 
desire to make it valuable. There is the germ of a good 
theory in it, but it is complicated and has hardly been 
considered practical. I confess I rather like the idea 
myself, but admit we have not gotten anywhere with 
ites 


There remain sixteen states, or 33 per cent. of 
the total, that have made appropriations for this 
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work and can therefore be regarded as having 
made serious attempts to organize the labor 
market. These include Connecticut, Colorado, 
Illinois, Indiana, Kansas, Kentucky, Massachu- 
setts, Michigan, Minnesota, Missouri, New York, 
Ohio, Oklahoma, Rhode Island, West Virginia, 
and Wisconsin. Such important industrial states 
as California, New Jersey, Pennsylvania, and Iowa 
have taken no action in this matter. 

Certain fundamental principles have come to be 
recognized as essential to the successful organiza- 
tion of public employment offices, and we can 
somewhat gauge their efficiency by applying these 
tests to each office. These may be grouped under: 
(1) powers, (2) appropriations, (3) appointment of 
officers, (4) range of facilities, (5) methods, (6) 
clearing house or codéperative features, (7) value 
as compared with other agencies, and (8) neutrality 
in labor disputes. 

(1) State offices are organized generally as a 
part of an existing Department of Labor, or 
Bureau of Statistics, or corresponding office, either 
by the creation of a bureau under a deputy, or by 
the appointment of a superintendent or director. 
This plan of organization has both advantages 
and disadvantages. Such a bureau has placed at 
its disposal the usual facilities of an established 
department, in the way of system, records, and 
equipment. On the other hand, it is very often 
apparent from the laws that an already over- 
burdened official has to add a new and highly 
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specialized branch of work with no increase in 
either staff or appropriation. Even when a special 
officer is appointed, he is often given other duties. 
This practice more than any other has prevented 
state offices from becoming effective. Six states 
authorize the commission to appoint superintend- 
ents of public offices, with assistants; one state 
authorizes him to appoint a manager; three states 
provide for a director, one of which places him 
directly under the governor rather than under a 
Commission of Labor and requires him to report 
separately; four states place the responsibility 
upon the Commissioner, authorizing him to secure 
such assistance as he needs, and one state makes 
no mention of any assistants. 

The powers of these officials vary greatly, and in 
general the law is very ambiguous as to either the 
duties or the methods of conducting such bureaus. 
Where appropriations are made, the official in 
charge is usually authorized to employ assistants 
and open offices, to get in touch with employers, 
to advertise when necessary, and in general to use 
diligence. How much of this power can be trans- 
lated into action depends primarily upon the 
appropriation. 

(2) The appropriation is, therefore, the real 
test of the efficiency of the law, though not by 
any means the sole one; some of the state systems 
having the largest appropriation have not the 
best management. So far as the records were 
obtainable, but eight states have made adequate 
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appropriation. These are Illinois, New York, 
Massachusetts, Ohio, Wisconsin, Colorado, Indi- 
ana, and Connecticut. 

Considering the magnitude and importance of 
the subject, these appropriations are not large, 
but they have enabled the states to make a credit- 
able showing. The largest appropriation is that 
of Illinois which is $54,235 for the year ending 
July 1, 1915. The state maintains eight bureaus, 
of which three are in Chicago. The work of the 
Illinois bureaus has not been considered of the 
first grade, owing to the influence of politics, 
the system of records used, etc., and it furnishes 
an illustration of the fact that the appropria- 
tion alone will not make state bureaus efficient. 
In this case the question may well be raised as 
to whether the very methods in use have not 
been the means of securing this unusually large 
appropriation. 

New York has the next largest appropriation, of 
from $40,000 to $45,000. If the future of this 
Bureau is to be judged by its past, this winter will 
see little change from last year. The bill was 
passed last winter; the appropriation was available 
October Ist. Yet on January Ist, nearly a year 
from the date of the passage of the bill, no offices 
had been opened, no assistants had been appointed 
to help the director, no advisory committees had 
been selected, and the whole situation was in- 
volved in political juggling and civil-service red 
tape. Eight cities which the state is authorized 


Public Employment Offices 319 


to assist were deprived of this help at a time when 
it was urgently needed. 

Massachusetts is third with an appropriation 
of $36,350. The report of the director may be of 
interest to those interested in the administration 
of offices. It states: 


1. There are four State Free Employment Offices 
at the present time administered by an aggregate of 
thirty-two persons, exclusive of the Director of the 
Bureau of Statistics, whose duties include numerous 
directing and supervising functions as the head of 
the department. Each of the several offices is carried 
on by an administrative and clerical force as follows: 

Boston Office: 1 superintendent; 1 assistant super- 
intendent; 5 men clerks; 6 women clerks; I woman 
stenographer; 1 male messenger; 2 male laborers; 
and a scrubwoman. 

Springfield Office: 1 superintendent; 1 male clerk; 
2 women clerks; I woman stenographer; and a male 
laborer. 

Fall River Office: 1 superintendent; 1 male laborer. 

Worcester Office: 1 superintendent; 1 male clerk; 
I woman clerk; I woman stenographer; and a scrub- 
woman. 

In addition to the above administrative and clerical 
staff employed on the premises of the several offices, 
approximately one-half of the time of a statistical 
clerk in the Bureau of Statistics is devoted to checking 
up and tabulating the daily and monthly reports 
made by the superintendents. Her salary is $1020 
a year, one-half of which is paid from the appropria- 
tion for the Free Employment Offices, being charged 
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to the accounts of the several offices as follows: 
$204 to the Boston Office and $102 to each of the 
other offices. This clerk is included in the total 
number of persons on the pay-rolls of the Free Employ- 
ment Offices given at the beginning of this section. 

2. All appointments in the Free Employment 
Office service, including superintendents, are made 
subject to the rules and regulations of the Civil 
Service, except laborers (that is, persons who do 
ordinary cleaning and so-called janitor work), who 
are exempt. 

3. The total appropriation for the maintenance 
of the Free Employment Offices for the fiscal year 
ending November 30, I914, was $36,350. This 
appropriation is made by the Legislature in a single 
lump sum, being based, however, upon detailed esti- 
mates prepared by the Director of the Bureau, and 
when made allotted to the several offices in accordance 
with the preliminary estimates. There are no over- 
head charges, every dollar of expense being charged 
to the office against which the expense is incurred, or, 
in the few cases where this is not possible, the aggre- 
gate is prorated in such proportionate amounts as 
seem fair. For example, as it is not practicable to 
reduce to an exact figure for each office, except at too 
great an expense for time-keeping, the salary which is 
paid the clerk who keeps the statistical records for 
the several offices, this amount, $510, is prorated to 
the four offices roughly on the basis of the business 
done; that is, $204 being charged to the cost of the 
Boston Office, and $102 to the cost of each of the other 
three offices; total $510. Similarly the cost of print- 
ing the annual report, which might be regarded as an 
overhead charge, is prorated. 
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All supplies, including postage, stationery, forms, 
and other job printing, are supplied to the several 
offices only on requisition by the superintendents, and 
the proportionate cost of each consignment, if it is a 
kind of supply which has been purchased in bulk, is 
computed and charged to the expenditure cost of 
maintaining the office which makes the requisition. 
An account of all stock on hand is taken near the close 
of each fiscal year and taken into account in estimat- 
ing the probable expenses of the next year. 

Any system of departmental accounting should 
reduce overhead charges to a minimum and distribute 
as much as possible of the aggregate expense to the 
various functions or branches of the work being 
administered; and while there are a few items in the 
general administration of the Massachusetts offices 
which might, as above indicated, be properly regarded 
as an overhead charge, they are so few that, as 
explained, they are prorated, so that our books show 
nothing as an overhead charge, every dollar of expendi- 
ture being charged up to the account of one or the 
other of the four offices. In this way and by the adop- 
tion of a uniform, standard classification of expenses, 
I am able to know as closely as it is possible to de- 
termine the exact cost of our offices from year to year. 


Ohio is fourth with an appropriation of $16,200 
for salaries. Adding the rental of the offices now 
furnished by the various cities, equipment, janitor 
service, etc., the cost of running these agencies 
is not far from $25,000. There are five offices, 
located at Cincinnati, Cleveland, Columbus, Day- 
ton, and Toledo. 
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Wisconsin is fifth, with four agencies, appropriat- 
ing $1800 for a supervisor and $5220 to the 
Milwaukee agency, $1800 to the Superior agency, 
and $720 each to the Oshkosh and La Crosse 
agencies, making a total of $10,260. In addition, 
however, the local governments pay the charges for 
telephone, light, heat, janitor service, etc., so that 
the amount expended is approximately $12,000. 

Colorado is sixth with an appropriation of 
$11,300, $8800 of which is for salaries and $2500 
for running expenses. There are four offices, 
located at Colorado Springs, Denver (two offices), 
and Pueblo. Indiana is seventh with an appropria- 
tion of $11,000, $9000 of which is used for the 
five agencies located at Evansville, Fort Wayne, 
Indianapolis, South Bend, Terre Haute, and 
$2000 for the Indianapolis office. Connecticut 
is eighth, with five offices, and the salaries and 
expenses of each may not exceed $2000, making a 
total of about $10,000. Michigan is ninth with 
an expenditure of $8287.27 out of an annual ap- 
propriation of $40,000 for the whole Department 
of Labor. 

Beyond these nine states, it is an open question 
whether the appropriations are sufficient to enable 
state offices to do more than meet the minimum 
demand made upon them. They can certainly do 
little toward organizing the labor market. Okla- 
homa, with three agencies, has an appropriation of 
about $4100, with another $500 from the contin- 
gent fund, making $4600 in all; Rhode Island, 
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with one office, is second with an appropriation of 
$4000; Kansas is third with a $3200 appropria- 
tion; while Kentucky appropriates $2000, and 
West Virginia $500. 

We now come to the states that make no appro- 
priations but give alump sum to the Department 
of Labor or to other corresponding state bureaus. 
Of these, Minnesota has $10,000 for two years 
and Nebraska $9680 for two years. Missouri 
with three offices uses about $3500 a year in its 
employment agency work, although the constant 
interchange of work and lack of any specific ap- 
propriation make this an inaccurate estimate. It 
is impossible in these states to estimate the cost of 
employment work, as the employees carry so many 
other responsibilities and perform other duties. 

(3) How far an appropriation will go and how 
great will be the returns from it depend largely 
upon whether the employment offices are in or out 
of politics. Excepting in four states, they may be 
in or out at the pleasure of the governor and his 
appointees. 

Massachusetts, New York, Ohio, and Wis- 
consin are the only states that require that all 
officers, including superintendents and managers 
of employment offices shall be in the classified list. 
The New York provision is noteworthy and is the 
most specific. 


The bureau of employment shall be under the 
immediate charge of a director who shall have recog- 
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nized executive and managerial ability, technical and 
scientific knowledge upon the subject of unemploy- 
ment and administration of public and private 
agencies for remedying the same. The civil service 
examination for the position of director shall be such 
as to test whether candidates have the above qualifica- 
tions. Asa part of such examination each candidate 
shall be required to submit a detailed plan of organiza- 
tion and administration of employment offices such 
as are contemplated by this article. 


Illinois includes all but the superintendent and 
assistant superintendent and an occasional clerk. 
Governor Dunne has just removed the heads of 
some of the public employment offices in Illinois 
and has appointed others as the first step in 
efficiently organizing the Illinois state labor 
market. The law has been in effect fifteen years. 
Minnesota specifies that the manager must possess 
qualifications satisfactory to the board of ex- 
aminers, but such important states as Indiana, 
Colorado, Connecticut, etc., have not taken these 
offices out of politics. 

The number of really efficient state employment 
offices, considering the three most important 
factors,—powers, appropriations, and non-political 
appointments—narrows down to practically three 
—Massachusetts, Ohio, and Wisconsin (New York 
is as yet an unknown quantity) with which the 
Federal government might with some degree of 
assurance begin its work of codperation in the 
expectation that these state agencies would 
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constitute an efficient link in a national system, 
and would not be corrupted by promises of Federal 
aid. 

(4) An analysis of the range of activity of these 
state bureaus shows a number of interesting things: 
First, their work is limited very largely to un- 
skilled workmen. In some states women as well 
as men use them, especially servants; in others 
chiefly men. Skilled workmen evidently : prefer 
the private agency, newspaper advertisements, 
and other organizations. How much effort states 
have made to obtain this business could not be 
ascertained, but the placing of skilled workmen 
is much more expensive and in many cases it 
could not be undertaken with the given appropria- 
tions. In but three states, Ohio, Wisconsin, and 
Massachusetts, are provisions made for children. 
The provisions of the New York law, not yet in 
operation, are of interest as representing the most 
progressive legislation on this subject in the 
country: 


Applicants for employment who are between the 
ages of fourteen and eighteen shall register upon 
special forms provided by the commissioner of labor. 
Such applicants upon securing their employment 
certificates as required by law, may be permitted to 
register at a public or other recognized school and 
when forms containing such applications are trans- 
mitted to a public employment office they shall be 
treated as equivalent to personal registration. The 
superintendent of each public employment office 
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shall codperate with the school principals in endeavor- 
ing to secure suitable positions for children who are 
leaving the schools to begin work. To this end he 
shall transmit to the school principals a sufficient 
number of application forms to enable all pupils to 
register who desire to do so; and such principals shall 
acquaint the teachers and pupils with the purpose of 
the public employment office in placing juveniles. 
The advisory committees shall appoint special com- 
mittees on juvenile employment which shall include 
employers, workmen, and persons possessing experi- 
ence or knowledge of education, or of other conditions 
affecting juveniles. It shall be the duty of these 
special committees to give advice with regard to the 
management of the public employment offices to 
which they are attached in regard to juvenile appli- 
cants for employment. Such committees may take 
steps either by themselves or in codperation with 
other bodies or persons to give information, advice, 
and assistance to boys and girls and their parents 
with respect to the choice of employment and other 
matters bearing thereon. 


There are two notable departures in the mat- 
ter of placing professional workers, namely, the 
teachers’ agencies run by Massachusetts and 
Minnesota under the management of the state 
boards of education. These are both compara- 
tively recent experiments, Massachusetts having 
created its teachers’ registry in 1911 and Minne- 
sota in 1913. In both states a registration fee is 
charged, $2 in Massachusetts and $3 in Minnesota, 
but no further payment is required. The chief 
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features of these two registries are: first, their 
function of establishing standards of qualification 
and certification for the applicants they register, 
thus giving them potentially at least a powerful 
influence over the teaching standards throughout 
their states; secondly, their lack of aggressive 
work in the interests of employees; and thirdly, 
the disclaiming of responsibility for results. 
Names of teachers and information con¢erning 
them are sent only at the request of employers. 
The Minnesota law specifically says, ‘‘no responsi- 
bility is incurred by this bureau.” The registries 
are, in short, information bureaus, evidently es- 
tablished not only with the object of regularizing 
the methods by which teachers secure engage- 
ments, but also with the broader object of increas- 
ing the efficiency of schools and standardizing 
preparation for teaching. These facts do not 
make these two agencies less significant as illustrat- 
ing the various powerful influences which govern- 
ment bureaus may exert. 

(5) The general methods of operation as 
authorized by law vary greatly. Twelve states 
stipulate that no fees shall be charged and penalize 
officials for accepting fees. This is the most 
common prescription. Nine states provide that 
records shall be kept, although most of them are 
indefinite as to the manner and kind and detail. 
Four provide that these records shall be confiden- 
tial and that no person refusing to give the informa- 
tion requested shall for this reason be denied the 
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facilities of the office. Seven states require that 
weekly reports be made to a central office and 
three of these provide that they shall be exchanged 
among the different offices within the state. One 
provides for the publishing of a bulletin. Six 
require that notices of the office be posted. Two 
states make provisions for separate quarters for 
women and two for separate quarters for boys. 
The methods authorized for facilitating the place- 
ment of employees are advertising, which is 
specifically authorized in six states, and getting 
in touch with employers, which is authorized in 
four states. Four states make an application 
unfilled and not renewed void after thirty days. 
One state gives the preference in placement to 
residents. One state stipulates that informa- 
tion shall be sent to applicants by mail. Four 
states provide that if employers do not notify 
the bureau within ten days that they have re- 
ceived help, they may forfeit the right to use the 
bureau. 

It will be noted that the aim of many of these 
provisions is to provide against possible abuses 
against or by the officers while others make some 
attempt to insure business methods and proce- 
dure. They are designed rather to protect a 
business than to build up and administer one, 
although most offices are still in the stage of 
building. There are some notable exceptions. 
In Massachusetts a vocational counsellor is pro- 
vided, an employee is in charge of the handicapped, 
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and another especially looks after the high-grade 
work. The school committees in Boston are 
required to maintain registers and to codperate 
with the public offices. The New York law 
provides for a separate department for men and 
women with separate entrances and requires the 
bureau to codperate with school principals to 
secure positions for children leaving school. The 
director is authorized to advertise, but the amount 
so used may not exceed 5 per cent. of the total 
appropriation. The law provides for codperation 
between the various state offices, and for the send- 
ing of lists of vacancies to newspapers and other 
agencies and for the publishing of a labor market 
bulletin. Private agencies are required to keep 
such registers as will give the same information 
supplied by public agencies, which registers may be 
inspected and shall be furnished when required by 
the public agency officials. This is a pioneer effort 
to obtain complete standard data for an entire 
political division. In Wisconsin the machinery 
for attaining the same object exists in the require- 
ment that all agencies shall keep registers or records 
in a form approved by the Industrial Commission, 
and that any commissioner or deputy of the com- 
mission may examine these records or registers. 
The New York law also provides for advisory 
committees for each branch office and for the 
already mentioned juvenile department, which is 
made a special feature of the law, following the 
precedent set by the Industrial Commission of 
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Wisconsin. An interesting provision governing 
these New York committees is that at the request 
of the majority of employers and employees on 
such committees, voting-must be conducted so that 
there will be an equal number representing each 
side even in the absence of some members. The 
New York law represents the nearest approach 
to model legislation, but it has not yet borne the 
test of operation. Ohio has an excellent provision 
authorizing the Industrial Commission to investi- 
gate both the causes and extent of unemployment 
and to devise remedies for and means to prevent 
unemployment and to collect and publish the data. 

(6) The most discouraging thing about the 
present state offices is the utter lack of any sense 
of national responsibility, shown by the absence 
of codperative and clearing-house provisions, cer- 
tainly one of the most important requirements. 
Only seven states require that branch offices 
report weekly to a central office, and but five pro- 
vide for the regular exchange of reports among 
offices. Three states provide for publishing a 
labor bulletin, but no state is clear in its manda- 
tory provisions as to what it is important to publish. 
In other words, each official is left a large measure 
of initiative and discretion both as to the time of 
publishing and as to the details to be published. 
Since many officials are not men of business or 
labor experience, much of the information issued 
is of little practical value; in other cases it consists 
largely of statistical sheets. One or two states are 
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publishing such data and bulletins without specific 
sanction of law. 

We have been unable to find any state that 
provides for interstate information or distribution, 
so that there is little systematic communication 
between the various state bureaus. The fact that 
city offices in several different states do codperate 
to some extent directly with each other is a further 
evidence that the city and not the state is the best 
unit in a national system of distribution. 

(7) One of the arguments used to secure the 
establishment of state bureaus has been that they 
would compete with private agencies and probably 
make them unnecessary. It has been very difficult 
to ascertain the effect of the establishment of public 
agencies upon the general labor market or upon 
private agencies, fo- this has not seemed of much 
importance to the officials in charge. Even where 
the public agency is charged with the enforcement 
of laws regulating private agencies, the answer 
to inquiries has been largely to the effect that the 
result is unknown. Each official has been more 
or less interested in making a record for his 
bureau, and its relative importance and general 
effect on the labor market have more or less 
escaped his notice. 

To illustrate: Colorado reports that 30,787 
persons were placed in two years and that two 
employment agencies were driven out of business. 
The total number placed in the state and the 
per cent. of the total placement by state and by 
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private agencies is unknown, as is also the number 
of new private agencies started and those operating 
without licenses or evading the law through subter- 
fuges. The reports of all the states are in general 
similar, showing the volume of business but 
indicating little or no relation to the whole labor 
market. There are some interesting exceptions: 
Illinois reported in July, 1914, that 367 licensed 
private agencies were in operation, an increase of 
38 over the previous year, with 8 state offices 
in full operation. There were 12 revocations 
of licenses. Massachusetts, through regulations 
by the Boston police board, limits the number 
of private agencies, and a new business can be 
started only by the purchase of an existing license. 
Missouri reports that there are 33 licensed and 
99 unlicensed private agencies in the state, 
making it difficult for the state public bureaus 
to flourish, The New York public bureau 
meets this situation by providing for full and 
similar reports by all private agencies as well 
as by public offices, so that the full state of the 
labor market may be known, but it has no way 
of ascertaining the effect of the enforcement of the 
private employment agency law except by the 
courtesy of the cities charged with its enforcement. 

From the meagre data obtained it appears that 
private agencies flourish and even increase with 
the establishment of public offices. So evident 
has this seemed to the municipal agencies of 
Washington that a state law has been passed 
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under the initiative which prohibits any agent 
from accepting a fee. This law which has re- 
cently been upheld by the courts puts the gov- 
ernment in entire control of the state’s labor 
market. 

(8) The greatest single element in delaying the 
extension of public offices has been the fear of their 
partisan use in strikes. Four states have guarded 
against this by providing that records shall be 
confidential, and that any person refusing to give 
information requested shall not be discriminated 
against in the use of the bureau. On the direct 
subject of neutrality during labor disputes only 
two states have spoken decisively. The New York 
law provides that notices of strikes shall be posted 
after communication with the employers involved, 
and that any applicant for a vacancy in such an 
establishment shall be notified of any strike in 
progress, and of the conditions, and that no person 
shall suffer at the hands of the agency if he refuses 
to accept such position on account of a strike or 
for lower wages than the current rate. Wisconsin 
has a similar provision. In effect, however, most 
public agencies follow this rule and without au- 
thority of the law notify applicants about strikes; 
and complaints against them for sending out work- 
men as strikebreakers are very rare. 

From an analysis of the available reports, a 
brief summary of the principles governing public 
agencies shows that with the exception of from 
three to five (two of which combine with cities 
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in expense and administration), the state bureaus 
come under the following indictment: the powers 
are limited, the business handled is largely un- 
skilled, and little provision is made for the 
women and for children with their first working 
papers. Their influence upon the general labor 
market and their place in it are inconsiderable 
as compared with that of private agencies. Their 
statistics are more or less unreliable and are 
frequently padded; for instance, their records of 
placements do not show whether they were perma- 
nent or transient, or, if the latter, what was the 
length of the job, and how many times the same 
person was placed. In most offices every person 
sent to a position is counted as placed. The 
appropriations are insufficient and the appoint- 
ments political The state is not apparently 
a rational unit for public office work and has 
not in one instance performed a constant use- 
ful interstate function in distribution. The meth- 
ods are indefinite, unstandardized, the cost of 
placement per head is high and there are as 
many kinds of bureaus as there are managers, 
since the laws leave the organization of such 
bureaus largely to the heads appointed. No 
attempt has been made to organize the general 
labor market. There is little codperation and 
little exchange of information. With the excep- 
tions above noted it can be truthfully said that they 
secure several thousands of jobs a year at little 
cost to the applicant, and at high cost to the 
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government. There is no corresponding data to 
show their relative efficiency, and their importance 
and necessity in relation to the whole labor market. 
For instance it is assumed in the reports that 
every man placed represents a saving of an employ- 
ment agency fee. On the other hand it has been 
found that registered men have often paid at 
private agencies fees which in many instances 
were not returned. , 


This widespread failure of the states to measure 
up to their opportunities has been one of the chief 
reasons for the establishment of municipal offices, 
a reason second only to the fact that unemploy- 
ment concentrates in cities and especially in re- 
serve labor cities, of which there are about eighteen 
of the first importance. While most of these 
municipal bureaus are comparatively recent, many 
of them having been begun in 1913 and 1914, the 
idea of municipal responsibility apparently ante- 
dates the idea of state responsibility as is shown 
by the fact that the New York City Corporation 
in 1834 provided that a place be appointed in 
every market for persons who wanted employment 
to meet those who wanted to hire them. Certain 
hours were set for men to come and certain others 
for women. This may have been the first public 
employment office. It apparently was only for 
servants. Seattle, again, dates its municipal 
bureau from 1896. 

Before taking up the city offices it is of interest 
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to note the success of the two systems of combined 
state and city employment offices now in opera- 
tion in Ohio and Wisconsin, constituting two of the 
five efficient bureaus included under state bureaus. 
The Milwaukee, Wis., and Cleveland, Ohio, 
offices are among the most efficient of the public 
employment exchanges in the country. Both are 
under the general supervision and direction of the 
respective State Industrial Commissions. The 
state accordingly makes all staff appointments 
from regularly established civil service eligible 
lists, pays all salaries, outlines the broad policies 
to be followed, prepares the form of records to be 
kept, facilitates the exchange of reports, and is 
always consulted before any change is made. In 
Milwaukee, the state pays the salaries of the six 
employees—four in the men’s department, includ- 
ing an interpreter, and two in the women’s depart- 
ment—and pays for all printed matter, while the 
city assumes the rental of both offices, and expenses 
for office supplies, light, heat, janitor services, 
telephone, and occasionally for stationery. In 
Cleveland, the salaries of four employees are 
paid by the state, while the City Immigration 
Office registers all non-English-speaking applicants. 
The superintendent of this office, who is an experi- 
enced social worker, is also the city commissioner 
of employment (an office created under a recent 
charter amendment) and was appointed to both 
offices as the result of a special civil service 
examination. The state also provides office sta- 
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tionery and printed matter and allows a small sum 
for advertising purposes. The city has set aside 
a large office in the City Hall and provides light, 
heat, janitor and telephone service. As the work 
of this office has largely increased in usefulness 
and efficiency during the last six months, and as 
most of the placement work is of direct benefit to 
the city, those interested in the work contemplate 
asking the city council for a special appropriation 
to pay the salaries of two additional clerks and 
one interpreter. 

Both in Milwaukee and Cleveland, fitness is the 
first requisite in all placement work, and special 
cards are made out for the applicants having 
special qualifications. In Cleveland, each is 
rated according to ability, experience, and general 
appearance, and references are requested. In 
Milwaukee, special arrangements have been made 
with the county poor officer and the Associated 
Charities by means of which ail applicants for 
relief are referred to the public employment 
office and are told to report there daily until work 
is obtained. The superintendent of the employ- 
ment office then stamps and signs a special card 
each day the applicant appears at his office. When 
relief is again requested, the applicant must show 
his card and if he has not appeared fairly regularly 
at the employment office and has no valid excuse 
for not appearing, he does not obtain relief. In 
this way, both the county and private philanthro- 
pies reserve their funds for the worthy cases. 
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The Cleveland office has not as yet appointed 
an advisory committee, but in Milwaukee the 
usefulness of this advisory body has been con- 
siderably developed. On this committee appear 
five representatives of employers, five of organized 
labor, five county officials, and five city officials 
(members of the board of aldermen). The com- 
mittee meets once a month in the public employ- 
ment office for an hour or two and the superin- 
tendent or members of the staff present for discus- 
sion any problems of policy or of additional small 
financial needs. After a general discussion, the 
superintendent is advised to experiment along 
certain lines. Any proposed change, with the 
recommendation of the advisory committee, is 
referred to the State Industrial Commission, 
which usually authorizes the experiment. Al- 
though no friction has at any time been reported, 
the final decision always rests with the state 
authorities. In both cities, the local superinten- 
dents also enforce the state laws regulating the 
activities of private employment agencies and 
they have obtained excellent results. Nearly all 
of the applicants for work have at some time or 
other applied to the private agencies for employ- 
ment, and when registering at the public office 
(an absolute requirement in these two cities) are 
therefore usually asked about their experiences. 
Much valuable evidence is obtained upon which 
charges have later been preferred and licenses 
revoked by the Industrial Commissions. Through 
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this close codperation between state and city, all 
of the state’s employment work is coérdinated and 
the records are standardized, and local interest 
and support are secured. It is evident that one of 
the dangers of a state-city system would be that 
the city agency might be a very local office, 
connected with the state only in that it receives 
state aid. It is interesting to note that in Milwau- 
kee the scope of the territory covered is constantly 
increasing. Much use is made of the long distance 
telephone, and in addition to this the office has 
the codperation of several country banks. 

Of the city bureaus reporting, at least five were 
created under separate ordinances. These offices 
are usually created directly under the mayor or in 
Departments of Public Safety and provide for 
salaries and expenses. In one city, Portland, the 
mayor appoints an unpaid board of control of 
three members to supervise the work, including 
representatives of trade unions, manufacturers’ 
associations, and the common council. 

Among the other city bureaus a few were 
established in the winter to meet an unusual 
demand and then discontinued in the spring. One 
was created temporarily to check the exploitations 
among private agencies. Unlike the state public 
bureaus, nine-tenths of the city bureaus have been 
organized not to deal intelligently with the local 
problem of unemployment the year around and to 
study the local causes and needs, to inaugurate 
city planning and really become the effective 
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center of all work in the city, but on the more 
temporary basis of meeting a particularly critical 
situation. Few of them, therefore, have any con- 
siderable degree of method or efficiency; and few 
have sufficient appropriation to enable them to 
operate effectively. 

It is significant of the very indefinite conception 
of municipal agencies in America that in those 
cities in which they have been established or are 
now being agitated they have been referred to very 
varied authorities. Sometimes it is the Depart- 
ment of Social Welfare, sometimes the Department 
of Public Health and Safety, the Civil Service 
Commission, the Commissioner of Licenses, the 
Commissioner of Charities and Correction, or the 
Municipal Market Commission. One city is now 
contemplating a city bureau under the city 
matron. In these varying procedures one fact 
stands out—the emergency or relief aspect of 
municipal agencies has seemed to be more 
influential than any other in their establishment. 
Municipal bureaus conducted by the city charities 
departments are a distinct and rather more com- 
mon type. In Denver, Colo., the superintendent 
of the Municipal Lodging House is also superin- 
tendent of the free employment bureau, and 
employment has been generally secured for 
common laborers and for the handicapped, at 
wages ranging from ten to twenty-five cents per 
hour and board. This employment work has 
been ‘‘an excellent side line of assistance” in the 
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city’s relief work. The cost of this work has been 
nominal since one man operates both departments. 
In New York City there is, beside the city employ- 
ment bureau with its branches, a bureau con- 
ducted by the Department of Charities, dealing 
with persons needing relief as well as work. 

In those cases in which a series of municipal 
agencies has been established in one state, as in 
Washington and Montana, their work has been 
correlated by no clearing-house exchange; each 
city has worked independently both in finding 
jobs, and in keeping the unemployed away from 
the city. In but a few cases have municipal 
agencies gradually expanded their work over a 
larger area. Asarule, there is very little advertis- 
ing of a municipal employment agency either in 
the city itself or in rural districts or towns through- 
out the state. The theory is, of course, that such 
advertising is likely to create the illusion in out- 
lying districts that workers are needed in the city; 
whereas the bureaus are interested in demonstrat- 
ing that the city is already overcrowded with 
workers. Those situated on the highways, so to 
speak, have persistently defined their point of 
view concerning the casual or seasonal or migrating 
workman. The Chicago bureau this winter de- 
vised a census of the unemployed, one of its ex- 
press purposes being to exclude any but resident 
Chicagoans from the city’s labor market facilities. 

With one exception, the services of the municipal 
agencies reporting arefree. Marquette, Michigan, 
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under its Department of Public Health and Safety, 
operates a bureau in charge of the market master, 
and charges “‘the same fees as private agencies”’ 
for finding positions. The Seattle office may 
charge an applicant twenty-five cents, but the 
secretary of the Civil Service Commission has 
never availed himself of this permissive power. 
With comparatively few municipal agencies in 
the country, operating on different bases, and in 
very different kinds of communities having very 
different points of view, it is impossible to classify 
them on any uniform basis as to their methods of 
operation and their efficiency. In many cases 
there are no reports, and it is impossible to tell 
what records are kept. A few estimate the cost of 
finding work per person, Los Angeles reporting 
an average cost of 32% cents, and Seattle, Wash., 
somewhat over eight cents, although the latter 
estimate does not include overhead charges, of- 
fice rent, and equipment, and other incidental 
expenses which are, in this case, borne by 
the Civil Service Commission. Some report 
the number of positions filled in a year, or in a 
month, sometimes for men and for women sepa- 
rately. Berkeley, Cal., for instance, reports that 
it averages one hundred a month. In Kansas 
City, Mo., the bureau under the supervision of the 
Board of Public Welfare was established to elimi- 
nate vagrancy, and took over the work of a 
philanthropic employment society, the Helping 
Hand Institute. It has now developed an effective 
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employment bureau, reporting 31,146 positions 
filled in a little less than three years. The figures 
as to both cost and numbers vary greatly; with- 
out a knowledge of the kinds of labor placed, 
or of the system of records used, they are not 
significant. It is of especial importance to know 
what classes of labor are placed. One bureau 
definitely reports that ‘“‘the best class of laborers 
are not registered,’ and this seems to illustrate 
the general tendency. Three city bureaus, Port- 
land, Ore., and Spokane and Tacoma, Wash., are 
authorized to inspect and regulate local private 
employment bureaus,—a most significant point 
in any analysis of the powers and functions of 
municipal bureaus. 

It is of interest to set forth here certain of the 
provisions governing New York City’s new 
municipal bureau. Those bearing upon codpera- 
tion with other agencies, clearing-house functions, 
and specialization of work according to trades 
are especially important. Sections 3 and 4 of the 
establishing ordinance provide: 


There shall be kept in the principal office of said 
Bureau, and in each and every branch office thereof, 
such system of records as may be necessary properly 
to record and classify, according to trade or profession: 
(1) all applicants for positions; (2) all positions to be 
filled as reported to said Bureau; (3) all persons sent 
to those seeking employees; (4) all such persons who 
secure employment, and (5) such other records as the 
Commissioner of Licenses deems necessary. <A report 
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of the transactions of each branch office shall be trans- 
mitted each day to the principal office of the Public 
Employment Bureau in the Borough of Manhattan. 

The Public Employment Bureau shall, in as far as 
it is feasible, codperate with such employment bureaus 
or intelligence offices as now exist, or which may here- 
after be established and conducted by the United 
States or the State of New York. 


The bureau is under the supervision of the Depart- 
ment of Licenses. It is maintained out of the 
general taxes, and its services are free ‘‘to all 
competent, reliable, and temperate persons.”’ All 
appointments of the office staff are made from 
the classified Civil Service. There are to be nine 
departments for handling all classes of workmen 
in the building and metal trades, mercantile, 
professional, technical, industrial, domestic, hotel, 
investment, institution, agricultural, skilled and 
unskilled, male and female help, and general 
laborers. There are separate entrances for men 
and boys, and for women and girls. It is to be 
the policy of the bureau to require references from 
former employers or other responsible persons. 
With the growing realization that public employ- 
ment exchanges are essential to organization of 
the labor market, greater care is being taken in 
the drafting and enactment of legislation crea- 
ting such agencies. In Virginia, for instance, the 
state legislature amended the charters of the 
cities of Richmond and Norfolk, enabling them 
to establish local municipal employment bureaus. 
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An examination of the ordinance already enacted 
in Richmond and the one now pending before 
the Norfolk Common Council, indicates: (1) 
that these bureaus are known as Public Employ- 
ment Bureaus, and are empowered to furnish 
information concerning the condition of the labor 
market at no cost either to employer or employee; 
(2) that unpaid Commissions (representing, in 
Norfolk, labor, industry, and the public) are 
charged with its general direction; (3) that such 
Commissions are to meet regularly and make 
rules for the management of the bureau; (4) that 
salaries are to be fixed by the City Council; (5) that 
adequate, specified records are to be kept; (6) that 
the Bureau coéperate with all other agencies, and 
(7) that the local administrative department supply 
stationery, equipment, etc. The extension of sim- 
ilar legislative provisions in all ordinances creating 
municipal bureaus would enable them gradually to 
become constructive permanent agencies for the 
study and relief of unemployment. 

Besides the employment bureaus definitely and 
separately conducted by municipalities, employ- 
ment work is sometimes done by other muni- 
cipal agencies, notably the Municipal Lodging 
House. This is of course quite in line with the 
work of the municipal bureaus the manage- 
ment of which is referred to the city charities 
department. It is a part of a general relief 
program. Up to this time, where it has been 
undertaken at all it has been done in a desultory 
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way. This is inevitable so long as municipal lodg- 
ing-houses are regarded as distinctly emergency 
measures, for the purpose of providing shelter, and 
are therefore quite unrelated to other agencies 
in the community. Municipal lodging-houses 
have been very informal and uncertain bureaus 
for furnishing temporary work of distinctly limited 
kinds. Whenever they could, they have given 
men and women a few days’ work around the 
lodging-house premises. In a lodging-house like 
New York City’s, opportunities at this work 
within the lodging-house plant may be very 
considerable. Besides the work involved in the 
heating, lighting, motor service, or small repairs, 
all the operations that belong in every night’s 
procedure, such as the bathing and feeding of the 
lodgers, the receiving, fumigating, filing, and 
distributing of their clothing, etc., involve a large 
force. But municipal lodging-houses have had no 
facilities for learning of opportunities throughout 
the city, and no one on their staff to do this work. 
In the New York City lodging-house this winter 
an experiment is being tried by which those of the 
lodgers that are able to work may be helped 
to employment. There is to be a social-service 
department, including an employment secretary, 
whose business it will be to look out for employ- 
ment opportunities, and attend to the details of 
placement, or else put those seeking work into 
relation with other agencies that may help him. 
There is also to be developed an industrial de- 
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partment for providing “temporary work and 
vocational training as a test, and as a step to in- 
dependence.’”’ In other words, the temporary 
work heretofore only desultorily furnished is to be 
organized under an industrial manager with the 
following workers: a foreman painter, foreman 
carpenter, foreman tailor, foreman cobbler, a 
plumber, a plasterer, barber, locksmith, electri- 
cian, an institutional gang foreman, a street-clean- 
ing gang foreman, woodyard foreman, park work 
foreman, trades gang foreman, laborers’ gang fore- 
man, a record clerk, laundryman, washer-mangle- 
man, wringers, counters, dryers, and rack tenders. 
It has become a truism that the rehabilitation of 
men and women destitute through unemployment 
can be brought about only by getting them work. 
But the few municipal lodging-houses that have 
been provided in American cities have not been 
founded or operated upon this basis. 

Among employment facilities under municipal 
control must be mentioned the employment 
activities of public trade schools. In afew cases, 
as in the Manhattan Trade School in New York 
City, the employment work is sufficiently or- 
ganized to include retaining a secretary for this 
purpose. It is her task to make a survey of the 
field, with particular reference to the work offered 
by the school, to arrange for placement, to do a 
certain amount of ‘‘follow-up”’ work, and to make 
readjustments when they are necessary. In Gary, 
Indiana, the distinctly industrial organization 
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of the public-school system, and the active interest 
of employers in it, as evinced by their visits and 
their acceptance of the upper high-school instruc- 
tion in their trades as partial fulfillment of ap- 
prenticeship, while it now includes no organized 
fee system of finding jobs, points a significant 
possible connection between the public-school 
system and the placement of child-workers. In 
these cases the initiative is taken by the educa- 
tional system. The instances in which state 
bureaus take the initiative have already been 
noted in connection with Wisconsin, Ohio, New 
York, and Massachusetts. 


There is another very influential part of the 
labor market which has never been considered in 
its relation to the efficiency, stability, or regu- 
larity of that market—namely, the civil service 
commissions and also the less organized form of 
job peddling by aldermen or councilmen. These 
are, however, government labor offices and agents 
and no labor market can be organized without 
considering their relative influence and position. 
Their activities cover both skilled and unskilled 
occupations. 

The civil service laws are of comparatively 
recent origin. The first Federal act was passed 
in 1883, as a result of an attack on the spoils 
system after a disappointed office seeker shot 
President Garfield. A state law was enacted in 
New York in the same year. Since then eight 
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other states—California, Colorado, Connecticut, 
Illinois, Massachusetts, New Jersey, Ohio, and 
Wisconsin—have passed similar laws. There are 
similar provisions in the constitutions of New 
York, Colorado, and Ohio. These laws show some 
variation in the kinds of positions which are put 
under civil service rules and can be filled only by 
appointment from eligible lists secured as the 
result of competitive or non-competitive exami- 
nations. Usually the highest positions in the 
service and also the lowest are exempted. The 
laws also vary as to whether all public positions 
in state, cities, and counties, or only those in the 
state service, are included. The extent to which 
employment is affected by these rules is indicated 
by the statement in the 1912 report of the United 
States Civil Service Commission, which says: 
“Of the whole number of public employees in the 
United States—federal, state, county, municipal, 
and village—not far from 600,000, or nearly two- 
thirds of the entire number, are withdrawn from 
the spoils system and appointed upon a merit 
basis, under laws intended to regulate and improve 
the public service.”’ 

These laws usually prescribe that only citizens 
of the United States are eligible. The municipal 
ordinances frequently lay down the additional 
qualification of residence. In Milwaukee, for 
instance, positions in the city service may be held 
only by citizens of the United States who have 
been residents of Milwaukee for three years. In 
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New Orleans they are limited to registered voters 
of the city who voted at the last general election. 
In Dayton, Ohio, even casual laborers must be 
electors of the city. In Butte only resident voters 
of the city may be appointed to official positions 
or employed by the city on day’s wages. In 
Detroit all applicants for work as laborers must be 
residents. These examples illustrate the varia- 
tion in municipal provisions. 

The civil service bureau is consequently the rank- 
ing governmental labor office in the country and has 
the selection of employees and positions. There 
has been so little knowledge of the effect of civil 
service on the labor market that there is little avail- 
able data. It is clear, however, that any solution 
of the unemployment problem will involve careful 
consideration of the constant “‘wire-pulling”’ to 
secure places, of the system of promotions by 
which the inefficients at the bottom of the list are 
carried to the top, especially as temporary help, 
of the manipulation of reserve lists, of the dove- 
tailing of work for extra and temporary help, of 
the effect of civil service lists upon related in- 
dustries, and especially upon the efficiency of men 
carried for long periods on such lists. The guid- 
ance of children into industry will be paralleled 
by the guidance of workers into civil service, 
including more adequate examinations prepared 
by experts and training in public schools, looking 
toward equipment for such positions. 

One serious difficulty in attempting to organize 
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the labor market, whether under civil service 
rules or without them, is the opposition of those 
interests that have hitherto exercised a powerful 
influence on appointments, particularly to un- 
skilled labor positions. This opposition takes the 
form of reduction of appropriations, blocking of 
work, postponement of action on proposed meas- 
ures, and other frequent means of delay. In one 
city an appropriation was reduced by about $2000 
because unskilled laborers were put in the civil 
service class, thereby depriving the councilmen 
of patronage. Another city opened a free public 
office in an attempt to relieve unemployment, only 
to discover that men sent out by it to positions for 
snow removal could not get jobs with the card of 
the city unless the alderman of the district ap- 
proved and his card was given precedence by the 
contractor. In the effort to keep this work in the 
control of the local politicians, a resolution was 
introduced before the Board of Aldermen that 
stated that the men were floating laborers, non- 
citizens, and non-residents, drawn to the city by 
the publicity given in the newspapers to provisions 
for relief of the unemployed; and it was urged 
that no men be employed except residents of the 
city, and that they be employed in the district 
where they lived—in other words, in the district 
where the leader would vouch for them. The 
attempt to mask political control by considerations 
of residence is often the last resort of the district 
leader. This situation illustrates another of the 
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difficulties in the way of a thorough organization 
of the labor market. 

A survey of governmental agencies in the United 
States leads to these conclusions: so far as public 
agencies exist at all, they have failed to organize the 
labor market. There are a number of reasons for 
this, but all the reasons proceed from one source: 
lack of a general realization of the need or the scope 
or the possibilities of public agencies, and failure 
to understand that only a nation-wide system can 
deal with conditions in labor and industry not 
bounded by city or state lines. The Federal attempt 
to distribute immigrant labor proved a failure even 
with its limited object, and 1s only now experimenting 
on a somewhat broader principle. The state agencies 
have in general been political bureaucracies rather 
than public utilities. They have secured no coépera- 
tion between states, and in most cases they have not 
made even their intra-state operations uniform or 
state wide. They have not taken into account or 
regulated private agencies, nor have they become 
clearing houses for the employment activities of the 
state. In short, they have signally failed to organize 
the labor market even so far as this can be done within 
state limits. Municipal bureaus are of late develop- 
ment, and are as yet very miscellaneous both as to 
their, foundation purpose and their scope. With a 
few notable exceptions they have been largely local 
attempts to deal with an urgent local need. Ina few 
places they are already conceived to be a municipal 
experiment in organizing the labor market; in many 
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other places they are still regarded simply as a local 
relief agency, a division of the city’s charities. 
Thetwr position in municipal functions is greatly in 
need of clarification, and their relation to the whole 
labor market of the nation needs to be defined and 
established. 

It 1s plain, however, that the potential function of 
the municipal agency to organize the labor market 
as far greater than that of the state. The state is not 
an industrial unit. The labor reserve city and the 
industrial community large or small are, on the 
other hand, logical distribution centers. The adop- 
tion of the city unit would mean, therefore, more 
direct and immediate connection between the logical 
centres, and a simpler administrative framework for 
organizing the national market. The present need 
is for greater uniformity in the powers and scope of 
city bureaus, and an adequate Federal policy to secure 
and maintain the necessary connections among them. 

23 


CHAPTER XI 
GOVERNMENT REGULATIONS 


T is apparent that the government has not 
obtained control of the labor market by com- 
petition nor has it added materially to its national 
organization. The question naturally arises: what 
else has the government done to abolish these 
abuses and to protect the unemployed. 

The legislative history of unemployment shows 
that regulation has been confined almost exclu- 
sively to the labor market, and has attempted to 
remedy only those flagrant evils that had already 
grown to considerable proportions. It represents 
for the most part a reactive, and not a constructive, 
public opinion. In some instances it has upset 
rather than steadied the labor market. With a 
few notable exceptions hereinafter to be noted, 
there is no indication that such considerations as 
the general distribution of labor, the regulariza- 
tion of industry, or inquiry into the causes of 
unemployment have been taken into account to 
any considerable extent in such legislation. There 
are no national regulations, the matter having 
been left wholly to the states and cities; the 
regulations there are consist largely of local 
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attempts to deal with a national problem having 
important interstate aspects. 

There are insurmountable difficulties in the 
way of the effectiveness of such local regulations. 
For instance, New York City is the principal 
center of distribution for immigrant labor through- 
out the United States, and no municipal or state 
regulation can be devised to protect a laborer 
stranded in Oklahoma or Montana through the 
fault of a New York employment agent. ‘ This 
is true in a corresponding degree of Chicago, 
which is the distribution center of the central west, 
as well as of St. Louis, New Orleans, and Minne- 
apolis. These and other cities are reserve labor 
centers and are the common labor markets of the 
nation. Because of this concentration of labor, 
unemployment is erroneously regarded as a 
municipal problem. Not only are there many 
local problems to settle for the workers within the 
city, but from these centers are distributed most 
casual and seasonal laborers, and to them come 
for training and positions the youth of the country, 
many of whom are later redistributed to small 
communities. At the close of the season, many 
of the laborers return to these centers to spend 
their savings or to get odd jobs until the next season 
opens. 

The most common form of regulation is of 
private employment agencies. There are appa- 
rently two methods followed by the twenty-three 
states which have adopted some form of regula- 
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tion since Massachusetts enacted the first law in 
1848 requiring all agencies for laborers and 
domestics to have a license, price $1, and impos- 
ing a $10 penalty for failure to comply: (1) 
State laws by which administration and enforce- 
ment are placed in the hands of state authorities. 
The states in this class are twelve in number and 
include: California, Colorado, Connecticut, Illi- 
nois, Indiana, Kansas, Michigan, Missouri, Ohio, 
Oklahoma, Virginia, and Wisconsin. (2) State 
laws prescribing regulations but leaving the 
administration to cities or counties. Nine states 
have such laws, including Idaho, Louisiana, Maine, 
Massachusetts, New Hampshire, New Jersey, 
New York, Pennsylvania, and Utah. Of the 
latter, however, Idaho leaves it to the county 
authorities, while Utah permits both cities and 
counties to enforce the law. Utah and Massachu- 
setts also permit cities to enact supplemental 
regulations. One other state, Minnesota, main- 
tains an apparently equal authority in inspection 
and enforcement as between the state and cities 
although the license fees are paid to the various 
cities. Iowa, while giving city and town govern- 
ments the power to regulate and license agencies, 
has passed state regulations and gives the enforce- 
ment of these to state authorities. 

Of the remaining states, Tennessee, Montana, 
Kentucky, and West Virginia require licenses but 
make no regulations whatever; Rhode Island 
empowers town councils to license ‘‘suitable 
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persons’’; and Alabama, North Carolina, Florida, 
Georgia, Mississippi, and South Carolina have 
emigration laws prohibiting agents from sending 
persons out of the state or inducing them to leave, 
without a license. In these southern states, the 
license fees for such agents are prohibitive, being 
usually $500 for each ‘county in which the agent 
operates. The Alabama law has been declared un- 
constitutional. There are no regulations in these 
states for intra-state business. Arizona has but 
one regulation. This prohibits any employer or his 
agents or employees from receiving fees or com- 
missions for giving employment. Nevada has a 
similar provision, but also prohibits false representa- 
tions by agents. Washington prohibits fraudulent 
statements and misrepresentations and the accept- 
ance of any fee whatsoever for employment service. 
Such important states as Nebraska, Texas, Ver- 
mont, and Delaware have passed no legislation 
whatever. 

There are, therefore, but twenty-three states, or 
45 per cent. of all the states, that can be said to have 
laws which regulate private employment agencies 
with any degree of success. As certain minimum 
standards have come to be recognized in the 
successful conduct of public employment offices, 
equally important fundamental principles have 
come to be recognized as indispensable to the 
proper regulation of that part of the labor market 
represented by private agencies. These include 
the following: 


358 Out of Work 


(1) Jurisdiction of the law to include every agency 
conducted for profit. 

(2) Employment business as a public utility. 

(3) Fees, refunds and advance or registration fees. 

(4) Business methods and records. 

(5) Fraud and misrepresentation. 

(6) Protection of women. 

(7) Neutrality in labor contracts. 

(8) Enforcement provisions, including appropria- 
tions. 


(1) As to the jurisdiction of the law there are 
two important phases: first, what classes of 
agencies are included, and secondly, what territory. 
Fifteen states or 65 per cent. have the broadest 
possible definitions, intended to include every 
agent that charges a fee for profit. In these 
states only employers, trade unions finding em- 
ployment for members, and charitable organiza- 
tions are excluded. Of the others, New Hampshire 
limits the operation of the law to domestics and 
laborers; Connecticut, Indiana, and Maine exempt 
teachers’ agencies, and New York, New Jersey, 
and Pennsylvania exempt teachers’ agencies and 
also professional agencies conducted by institu- 
tions such as educational bodies. Massachusetts 
divides the agencies into two classes, mercantile 
and general labor, and has a separate law regulat- 
ing teachers’ agencies. 

There is no sound reason for the exclusion of 
teachers’ and professional agencies. They may 
occupy better offices and their clients may be 
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better dressed and better educated, but it has not 
been demonstrated that they are not in need of 
regulation. On the contrary, it has long been 
known that their registration fees are exorbitant 
and the placement charges disproportionate to 
the investment and service rendered. Such in- 
formation as is available shows that only about 
10 per cent. of those who pay registration fees of 
from $2 to $5 receive positions. Teachers’ agen- 
cies have one unique and generally unrecognized 
advantage over other agencies—they gather in the 
employed, as well as the unemployed. 

As to the territory covered, the laws of the 
twenty-three states being considered are applicable 
to all localities within the state, with these excep- 
tions: The New York law applies to all cities, 
but domestic and commercial agencies are ex- 
empted in third-class cities. The Pennsylvania 
law applies only to cities of the first class, all 
others being without protection. 

(2) In the twenty-three states that have 
passed laws, private agencies are clearly held to 
be public business. Seventy-five per cent. of 
them require licenses and bonds, while a number 
of states specify in detail what records shall be 
kept and what they shall contain, and 87 per 
cent. authorize inspection. Fifty-six per cent. 
prohibit agencies in saloons or on premises where 
liquor is sold, and a very few states include 
living rooms and lodging places in this prohibi- 
tion. Wisconsin and New York also require em- 
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ployment agents to furnish reports regularly or 
upon request. 

That the regulation of employment agencies 
comes under the police power of the state, is 
universally conceded. Statutes requiring agents 
to obtain licenses, procurable only under certain 
conditions, are held not to be in conflict with the 
constitutional right to carry on a lawful business 
without legislative interference. A recent case? 
expresses the prevailing view that as such legisla- 
tion has for its object the promotion of public 
health, safety, morals, convenience, and general 
welfare, and also tends to prevent fraud and im- 
morality, it is within the police power of the legisla- 
ture.? The constitutionality of the law previously 
mentioned, recently passed in Washington State, 
under the operation of the initiative, which 
prohibits the charging of any fee whatever for the 
service of furnishing employment or information 
concerning employment, and does not exempt 
existing business, has been sustained. 

(3) In the matter of the regulation of fees, the 
essential matters covered by legislation are the 


t People ex rel. Armstrong v. the Warden of the City Prison of 
New York (183 N. Y. 223, 1905). 

2Certain statutes have, however, been held unconstitu- 
tional on account of certain provisions they contain. The most 
frequent example is a provision limiting the fee that may be 
charged for services in procuring employment. Provisions to 
this effect are sustained in eighteen states, yet in California 
a similar provision was held unconstitutional, as an infringe- 
ment on theright to contract (Ex parte Dickey, 144 Cal. 234, 
1914). 
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amount, length of time an agent may retain fees, 
receipts, and division of fees with representatives 
of employers. Little attempt has been made to 
limit the amount which employers may be charged. 

In the matter of employees’ fees, nine states 
regulate the placement fee or total fee including 
registration fees. There is a tendency to let the 
agent charge what he can get when he actually 
furnishes a position. Colorado has the lowest 
placement fees, limited to $1 for general laborers 
and $2 for professional workers. Connecticut, 
Indiana, New Jersey, and New York limit the fee 
to 10 per cent. of the first month’s wages, and 
Utah limits it to 8 per cent. New York and 
New Jersey limit it, for professional workers, to 
the first week’s wages or 5 per cent. of the year’s 
salary. Pennsylvania limits the charge for 
temporary work to Io per cent. of the first month’s 
wages. 

Three states—Massachusetts, Minnesota, and 
Utah—prohibit the acceptance of advance registra- 
tion or filing fees before the agent has anything 
to offer or has rendered any service. Wisconsin 
requires permission from the Industrial Commis- 
sion before a registration fee can be charged. It 
is the absence of such a provision which makes it 
possible in most states to start an agency with no 
capital or equipment and to keep fees, even when 
no service is rendered. Of the states permitting 
a registration fee, twelve compel the return of the 
full fee when no position is secured. Iowa and 
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Virginia permit the retention of a $1 filing fee; 
Illinois permits the agent to deduct from the $2 
advance fee the amount actually expended in 
seeking employment for the applicant. Michigan 
and Pennsylvania permit the retention of 50 cents, 
and in Massachusetts the agent can keep one- 
sixth of the fee if the workman is discharged within 
ten days. The other states are not specific upon 
this point. It is significant, however, that 78 per 
cent. of the twenty-three states have dealt with 
fees for employees. 

The permission to charge advance fees is of 
great importance when considered in connection 
with the length of time an agent may retain such 
fees, especially when collected from migratory work- 
ers. An analysis of the prevailing refund provis- 
ions leaves the impression that they were drawn to 
create as much delay and hardship as possible for 
the worker. In Massachusetts and Utah, two of 
the three states where no advance fees are per- 
mitted, and in Kansas, refunds of placement fees 
are returnable upon demand. Wisconsin, Idaho, 
Louisiana, Minnesota, and New Hampshire are 
silent upon the matter of refunds. In New York 
and New Jersey the fee is returnable within three 
days when no work is furnished. In California, 
in addition to this, if the worker has been sent 
beyond the city and is discharged within one week 
through no fault of his own, he is entitled to a 
return of the full fee and his transportation. 

Outside these states, the burden rests heavily 
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upon the worker. In Connecticut, Missouri, 
Ohio, and Oklahoma, if no work is furnished or 
accepted, the agent may retain the fee one month - 
and then return it on demand. In Iowa, the 
time is a matter of agreement between the parties 
and can be ‘‘a reasonable time” if no such 
agreement is made, but the failure to make an 
agreement and furnish the employee with a copy 
is a violation of law. In Colorado the agent may 
retain the fee five days. In Pennsylvania the 
agent may retain the fee one month and the law 
enforcement officer may then determine what is a 
reasonable time thereafter for its return. Michi- 
gan permits the agent to retain the full fee one 
month and then to keep 50 cents of it. Illinois 
permits the registration fee to be retained from 
thirty to sixty days, less the amount spent in 
obtaining work for the applicant, but the place- 
ment fee must be returned within three days if 
work is not found. It then caps the climax by 
stipulating that if a person is sent to a place where 
no work exists he must still wait five days though 
he may receive his transportation in addition. 
This has led to the practice of assigning fees by 
one agent to another when the employee gets a 
position through another agency. Maine stipu- 
lates that the fee shall be returned within six 
days if no contract with the agent has been broken. 
Connecticut provides that if a person accepts a 
position he loses his whole fee notwithstanding 
that ‘‘acceptance’’ may mean accepting the posi- 
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tion in the agency and afterward finding conditions 
wholly misrepresented. The New York and New 
Jersey laws are peculiar in one respect. If an 
employee fails to remain in a position one week 
three-fifths of the fee is returnable within four 
days, but if he is discharged through no fault of 
his own he is entitled to three-fifths of his fee, 
time not stated. As if these safeguards were not 
enough for the agency, some states require the 
demand to be made within thirty or sixty days 
or the fee is forfeited—a difficult condition when 
imposed upon laborers stranded throughout the 
country who often do not know the name or 
address of the agency and must “‘beat”’ their way 
back to it. 

When agencies are permitted to charge advance 
fees of any amount they can get, and keep them 
for a month or more, there can be only one other 
question of moment to the applicant for work. 
How can he get his fee back? On demand or 
within thirty days means very little if the agent 
disputes the claim or refuses to return the money. 
Only five states, Illinois, Maine, New Jersey, 
New York, and Pennsylvania provide a definite 
system of hearings by the licensing officer, whose 
word is final and who can revoke the license for 
failure to comply with the law. Nine other states 
also give the enforcing authority power to revoke 
a license, usually specifying that a hearing must 
be held, and also authorize the officer to bring 
suit on the bond; and Utah leaves it to the in- 
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jured person to sue. The other states make no 
provisions. Those familiar with the law’s delay 
and cost know that the percentage of the un- 
employed who can afford to go to court to recover 
a small fee is very small—a fact which makes the 
agent willing to risk the outcome in nine cases out 
of ten. According to the data supplied for 1913 
by one state which permits the acceptance of an 
advance fee and a retention of a $1 filing fee, there 
were 40,446 applicants of whom 21,239 were found 
positions but only 667 fees were reported as refunded. 

It is apparent from this summary that the 
regulation of fees has never been based upon any 
study of the amount of the investment or of the 
cost of operating such agencies. The safeguards 
of delay thrown about the agent to give him time 
to make an effort on behalf of the applicant and 
to verify reports do not provide corresponding 
safeguards for the transients, the men placed 
through other agencies and no longer in need of 
the services of the agent, or for those dissatisfied 
with his services. Many of the laws have been 
forced through the legislature by means of stories 
of exploitation and by appeals to prejudice. The 
result is that higher fees prevail in cities than in 
small towns, in spite of the greater volume of busi- 
ness in the cities; and high fees are common in lines 
where fluctuations are great and vacancies cor- 
respondingly frequent, with low fees in other lines 
where fluctuations are small. It is evident that 
as yet scientific rate-making based upon the 
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volume and cost of the business and upon the rate 
of profit is unknown. 

The subject of fee-splitting between agents and 
employers and their representatives in charge of 
hiring or promoting laborers is prohibited in 
various forms in a number of states including 
Arizona, New Hampshire, Pennsylvania, Utah, 
Minnesota, Nevada, California, Wisconsin, New 
York, and New Jersey. These provisions have 
become necessary to prevent the exploitation of 
workers who frequently have to pay such repre- 
sentatives in order to keep their jobs or to be 
advanced to better jobs. In some states work- 
men as well as employers are penalized. 

The same lack of standard is found in the 
amount exacted for license fees and bonds as in 
employment fees. They range all the way from 
$2 in one state to $150 for a general license in 
another state. The average is $25. Seven states 
make a distinction between cities of various sizes 
while others have a flat rate for all. The bonds 
vary from $250 to $2000, and it is doubtful if 
this amount has ever been based upon an investiga- 
tion of the volume of business. The insurance 
company fixes the premium according to the risk; 
the legislator fixes the bond, completely ignoring 
the workingman’s risks! The bond is of especial 
importance in connection with the protection of 
the workmen, as so many states provide no re- 
dress but an action for damages for the recovery 
of fees upon the bond. 
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(4) In an attempt.to protect the unemployed, 
various standards have been set in business 
methods. Seventeen states now require the keep- 
ing of registers while fifteen require that receipts 
shall be given to those that pay fees; and two that 
full particulars as to name and address of employer 
shall be given to each applicant sent out. The 
posting of the law and of the license is quite 
generally required and some states have found it 
necessary to compel agents to designate on all 
advertising matter and all official papers the fact 
that they conduct an employment agency. To 
many, these regulations may seem to be superflu- 
ous, but the character of the employment agency 
business is such, and the responsibility and range 
of the business are so great that some such regula- 
tions seem imperative if certain phases of the 
work are ever to be dignified by the term business. 
It is quite generally acknowledged now, even by 
agents who most vigorously opposed these regula- 
tions, that their educational value has been very 
great and that they have done more than any other 
one thing to put the employment agency upon a 
business basis. 

(5) Owing to the origin of these laws, we expect 
to find and do find that the provisions against 
fraud, misrepresentation, and false and mislead- 
ing promises are strong, definite, and adequate. 
Fifteen of the twenty-three states prohibit such 
misrepresentation, while ten of them forbid send- 
ing a person out to any position for which the 
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agent has not received a bona fide order. Two 
states not included in the twenty-three, Washing- 
ton and Nevada, have strong provisions against 
fraud. In Colorado a written order for an em- 
ployee is required. When an agent has sent men 
out to a place where no work exists, they can re- 
cover their fee and transportation expenses in 
California, Illinois, Michigan, New Jersey, and 
New York. 

California, Illinois, New Jersey, New York, and 
Pennsylvania endeavor to prevent fraud by pro- 
viding that a copy of the employment contract be 
given whenever one or more persons are sent as 
contract laborers outside the city or on theatrical 
engagements. Each man must be given a state- 
ment, in a language he can understand, containing 
the name and address of the employer, the nature 
of the work, wages, destination, cost of transporta- 
tion, and duration of work. 

Eight states require that the agent must'be a 
person of good moral character and provide means 
for ascertaining this by investigations, affidavits, 
and hearings. The remainder of the states open 
the door to any one with the price of a license, 
though they sometimes provide additional safe- 
guards for its revocation, as for ‘‘good cause 
shown.” In addition to these specific laws, many 
states have general statutes or penal laws which 
are effective. Typical of these is the provision 
in the penal law of New York which makes any 
false statements in regard to employment a mis- 
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demeanor enforceable directly by the district 
attorney’s office and not through the Department 
of Licenses which enforces the employment agency 
law. 

(6) It has been generally recognized that the 
dangers attending the employment of women call 
for special legislation on both physical and moral 
grounds. This feeling is reflected in the many 
laws regulating hours and conditions of women’s 
work in factories and stores. The unemployed 
woman is also exposed to danger and temptations. 
Fourteen states specifically prohibit sending a 
woman or a minor to a house of prostitution or to 
any immoral place. Missouri imposes a fine of 
¢100 to $1000 and imprisonment for sixty days to 
a year for this offense. Some of these provisions 
include sending a woman to work in a place where 
liquor is sold, and forbid agents to allow persons 
of bad character, prostitutes, gamblers or intoxi- 
cated persons to frequent the agency. There are 
general statutes which protect women to some 
degree, but as women not as workers. Less than 
30 per cent. of the states have recognized this 
danger and erected legal safeguards. The extent 
to which employment agents shall make investiga- 
tions of positions offered before sending women to 
them is a debatable question. Some states meet 
this by providing that the conditions should 
be such as could be ascertained upon reason- 
able inquiry. If the situation in New Jersey, 
which has the strongest provisions on record, is 
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typical, the present provisions are largely a failure. 
The Commission of Immigration of New Jersey, 
which made its report to Governor Fielder in 1914, 
stated that in its investigations of employment 
agencies in the state, it found that nineteen out 
of twenty-nine agencies were willing to procure 
girls to work as servants in disorderly houses and 
for immoral purposes. The provisions forbidding 
the conducting of agencies in rooms used for 
living purposes or where liquor is sold were also 
disregarded. Seventy-two per cent. of the 
licensed agencies inspected were violating this 
provision of the law. Three were being operated 
in saloons, two of which ran dance halls in the 
rear, and many other agencies were located in 
tenement house kitchens and bedrooms. 

(7) No problem in the organization of the 
labor market is more pressing to-day than the 
question whether an employment agent shall act 
simply as a medium for bringing employer and 
employee together, and then leave them to make 
their own arrangement, or whether he shall assist 
in the making of the contract, and therefore be 
held responsible for it. The prevailing custom 
allows the agent a considerable degree of participa- 
tion. There is, however, a growing tendency to 
limit the agent’s duty to merely furnishing the 
exchange where such contracts may be made, 
without his being a party to them or in any way 
influencing them. The impossibility of holding 
the ‘‘go-between’”’ responsible for the acts of the 
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principals, the dissatisfaction resulting from the 
agent’s interference, and the failures in adjust- 
ment due to the agent’s manipulation or inaccurate 
statement of the orders they have received, sup- 
port the growing belief that they should act as 
agents only. 

The ‘‘personal service”’ practice is most strongly 
intrenched in the domestic service agencies. The 
provision in several states that references be 
furnished makes possible much fraud ahd mis- 
representation, and in some places has given rise 
to a traffic in references. This would be elimi- 
nated if the agreement were made entirely between 
the prospective employer and employee. It is 
a doubtful question to what extent references 
handled and filed by agencies actually protect 
homes, which was the purpose for which the laws 
were first passed. Under the present methods 
there are certainly evils on both sides. Agents 
unquestionably decide now where and under what 
conditions employees shall work; they are brokers 
in character and wages alike, and they frequently 
misrepresent and misunderstand both, and are 
imposed upon as to both. 

Four states prohibit agents from taking or 
enticing employees from positions in which they 
have been placed, with a view to furnishing them 
with other work. In two of these states, the 
provisions seem to have had their origin in labor 
troubles. Indiana forbids an agent to assist in 
having one employee discharged, to make a 
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vacancy for another on his list. New Jersey and 
New York forbid inducing a domestic servant to 
leave her position. Maine forbids inducing an 
employee to leave with a view to providing other 
employment through the agency. 

There is a growing belief that every man sent 
out to a position should be informed of the condi- 
tions of the work and that a strike is one of the 
essential matters upon which he should be in- 
formed, and that he should then decide, without 
influence or inducement, to accept or reject this 
offer. But two states provide that all applicants 
for work shall be notified when a strike is in pro- 
gress before being sent out. Probably no other 
misrepresentation has led to so much hardship 
on the part of employees who have found them- 
selves stranded and penniless under such condi- 
tions. Certainly this deception has brought 
general labor agencies into disrepute. Where 
general provisions against misrepresentation have 
been invoked, silence upon the matter of a strike 
has not been generally held to constitute a ground 
for complaint. 

Beyond these minimum requirements, public 
opinion is fast advancing. Six states prohibit 
agencies from placing children in violation of law, 
thus securing their coéperation in the enforcement 
of child-labor laws. The limitation of the number 
of agencies to the population, to prevent ‘“‘cut- 
throat competition,’ is being proposed. Two 
states have found this competition so menacing 
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that they have passed laws prohibiting agents 
from inducing or compelling any person to enter 
such agency by force or by taking possession of 
his property. 

(8) Public spirited American citizens who have 
labored hard to secure the passage of good laws 
have a way of “going to sleep’’ when the laws are 
safely on the statute books. The most ironclad 
law is weak unless it is in the hands of a good 
officer with a sufficient appropriation. Whatever 
enthusiasm may have been aroused by the way 
in which some statutes have dealt with this 
problem on the statute books may therefore be 
chilled when the enforcement of these laws is 
analyzed. Many persons still cling to the mis- 
taken theory that the issuance of a license is a 
regulative rather than a revenue measure. 

In the matter of appropriations, not one law 
carries a definite appropriation so the enforcing 
officer may know what he has to spend and 
can plan his work intelligently. Illinois comes 
nearest to this by providing for a chief inspector 
at a salary of $3600 per year who must give a 
$5000 bond, and one inspector for every fifty 
licensed agents at a salary of $1500. Three states, 
California, Indiana, and Missouri provide that all 
fees and fines shall constitute a fund for enforcing 
the law. 

Where the law is left to cities to enforce, the 
amount with them is optional and there is there- 
fore a great variety of results. In New York City 
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about $50,000 a year is appropriated, in the other 
cities of the state practically nothing. In Boston 
the appropriation to the licensing board is adequate; 
in other cities of other states like Philadelphia the 
law is a dead letter, one inspector on part-time 
grappling with the situation. 

Where state departments enforce the laws, the 
general appropriation bills carry small appropria- 
tions, but only too often the enforcing officer has 
been expected to make his already overburdened 
appropriation cover the additional work. The 
surest way to nullify these laws is to kill the 
appropriation, a trick not unknown to private 
employment agents and their supporters. 

Almost as important as an appropriation is the 
fixing of responsibility for enforcement. Twelve 
of the states meet this issue squarely by placing 
the enforcement in the hands of the state labor 
department or commissioner or bureau of statistics 
with powers of investigation, revocation of licenses, 
and institution of court proceedings for violation. 
Two states,—California and Illinois—give the 
commissioner power to make arrests, while others 
provide hearings. The enforcement in these 
states is fairly uniform. Two states divide the 
responsibility between state and cities. In the 
other nine states where the matter is left to the 
cities or counties, there is no uniform enforcement 
even in cities of the same state. In New York 
one city makes provision and enforces the law; 
the others do not. Speaking of conditions in 
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Buffalo, a port and a very important employment 
center, the State Commission of Immigration in 
1909 said: 


An investigator of the commission who visited the 
employment bureaus at Buffalo found that only 
2 of 17 kept their registers according to law. 
Fourteen made no entry in the last four columns, 
namely: (1) names of applicants for help, (2) in 
what capacity, (3) place of residence, (4) fees. One »’ 
agency, which in November secured positions for 
63 men and women, had no entry whatsoever 
in the register. The investigator was given the 
names and addresses of 10 unlicensed employment 
offices. He found the employment agency law in 
various languages to be unknown in Buffalo and that 
vicinity. Only English placards adorn the walls, 
and the foreign applicants are ignorant of the law. 
Other violations were reported, such as sending 
applicants to places where there was no bona fide 
order for labor and placing girls in disorderly houses. 


The report of the Immigration Commission in 
1914, in New Jersey, where municipalities enforce 
the law, shows that 69, or 37 per cent., were operat- 
ing without a license. Of 51 licensed agencies 
investigated, 32 had the license posted as required 
by law; 34 were located in living rooms, which is 
prohibited; only 20 kept their books properly, 
only 15 issued adequate receipts, and in but 24 
instances was the law posted as required. These 
are the simplest provisions to enforce, as violations 
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are much more easily proved than are fraud and 
misrepresentation; yet they are largely ignored. 

These illustrations are typical and can be 
duplicated in every other state where there is no 
fixed responsibility for enforcement. With no 
inspectors, a few voluntary license fees will be 
gathered in, but it will be cheaper to do business 
without a license and the risk of an occasional 
fine is too remote to lead agents to fear the law. 
Many of these laws do not contemplate any 
preventive work as they provide for action only 
on complaint. 

It has not been possible to make a study of the 
actual effect of these laws upon the labor market. 
It is clear, however, that they have caused no 
widespread reduction in the number of agencies. 
In Massachusetts, the Licensing Board limits 
the number of agencies, each new agency being 
compelled to await a vacancy in the list. Boston 
is therefore free from ‘cutthroat competition”’ 
and its evils. In New York City, notwithstanding 
that 182 licenses were revoked from 1904-14, the 
number has increased, except during the past year 
among theatrical agencies which have found a way 
to evade the law. In Indiana, on the contrary, the 
reports show that of the nineteen licensed agencies 
in 1910, eight went out of business in Indianapolis, 
the license of one of these having been revoked. 

It practically narrows down to this, that in 
thirteen states of the union and in a few large 
cities, so far as state laws go, the unemployed are 
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protected because there is machinery for enforcing 
the law. In all others, except where the laws are 
modified by strictly local regulations, they are at 
the mercy of the middlemen. Undoubtedly the 
laws have operated to prevent the more open 
frauds and graver abuses, but many are the agents 
who still take chances on the law, and with big 
returns for small risks in many cases. 

There are other protective laws which have 
very vitally affected the labor market, especially 
those dealing with unskilled immigrant labor. 
These are the so-called peonage laws. The 
Florida law is typical of the state laws enacted 
in many Southern states: 


Any person in this state who shall contract with 
another to perform any labor or service and who shall, 
by reason of such contract and with the intent to 
injure and defraud, obtain or procure money or other 
thing of value as a credit or advances from the person 
so contracted with and who shall without just cause, 
fail or refuse to perform such labor or service or fail 
or refuse to pay for the money or other thing of value 
so received upon demand, shall be guilty of a misde- 
meanor and upon conviction thereof shall be punished 
by a fine not exceeding five hundred dollars or by 
imprisonment for a period not exceeding six months. 


Under such provisions immigrants, to whom 
fare has been advanced or supplies given on 
credit, have been held in bondage and compelled 
to work out their indebtedness. The Maine law 
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is typical of provisions in Northern states. It 
provides as follows: 


Whoever enters into an agreement to labor for 
another in any lumbering operation or in driving 
logs, and in consideration thereof receives any advance 
of goods, money, or transportation, and unreasonably, 
and with intent to defraud, fails to enter into such 
employment as agreed, and labor for a sufficient time 
to reimburse his employer for said advance, and 
expenses of transportation, shall be punished by a 
fine of not exceeding ten dollars, or by imprisonment 
not exceeding thirty days. 

Judges of municipal courts and trial justices shall 
have jurisdiction of the offense described in this act. 


Before this law was passed, employers could 
have resorted to civil action, but they considered 
this too costly, and not calculated to have the 
same moral effect on other woodsmen as a fine or 
imprisonment. There have been disputes as to 
the justice of this law, but not so much concerning 
its theory as the manner in which it has worked 
out. This law affects mainly men working in the 
lumber camps, who are now principally immi- 
grants, shipped through Boston labor agents who 
misrepresent the conditions in the camps. The 
men, rebelling at the situation they find, leave 
the camps, against the will of the lumbermen, who 
have advanced transportation and supplies. 

Similar statutes are in force in Alabama, 
Arkansas, Florida, Georgia, Louisiana, Minnesota, 
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Mississippi, New Mexico, North Dakota, and 
South Carolina. Some of these statutes have been 
declared unconstitutional. In 1905, in the charge 
to the Grand Jury, in the Arkansas case, it was 
stated that: 


Peonage, within the meaning of this law, is the 
holding of any person to do service or labor for the 
purpose of paying or liquidating an indebtedness due 
from the laborer or employe to the employer, when 
such employe desires to leave or quit the employment 
before the debt is paid off. It is wholly immaterial 
whether the contract whereby the laborer is to work 
out an indebtedness due from him to the employer 
is entered into voluntarily or not. The laws of the 
United States declare all such contracts null and void, 
and they cannot be enforced. 


In Bailey v. Alabama (219 U. S. 219), it was held: 


That so far as the refusal without just cause to 
perform the labor called for in a written contract of 
employment under which the employee has obtained 
money which was not refunded, or property which 
was not paid for, is made prima facie evidence of an 
intent to default by Ala. Code 1896, Sec. 4730, as 
amended by Gen. Acts 1903, p. 345, and Gen. Acts 
1907, 9, 636, and therefore punishable as a criminal 
offence, such legislation offends against the prohibition 
of the thirteenth amendment to the Federal Constitu- 
tion against involuntary servitude, except as punish- 
ment for crime, and against the provisions forbidding 
peonage, found in R. S. sec. 1990 and 5526, enacted 
to secure the enforcement of such amendment, 
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especially since, under the local practice, the accused 
may not for the purpose of rebutting the statutory 
presumption, testify as to his uncommunicated 
motives, purposes, or intentions. 


The ease with which such laws can be used to 
oppress the victims of unscrupulous employment 
agents is apparent. 

The Federal law prohibits peonage in the follow- 
ing terms: 


The holding of any person to service or labor under 
the system known as peonage is abolished and forever 
prohibited in the Territory of New Mexico, or in any 
other Territory or State of the United States; and 
all acts, laws, resolutions, orders, regulations, or 
usages of the Territory of New Mexico, or of any other 
Territory or State, which have heretofore established, 
maintained, or enforced, or by virtue of which any 
attempt shall hereafter be made to establish, maintain, 
or enforce, directly or indirectly, the voluntary or 
involuntary service or labor of any persons as peons, 
in liquidation of any debt or obligation, or otherwise, 
are declared null and void. (Comp. Stat.) 


Every person who holds, arrests, returns, or 
causes to be held, arrested, or returned, or in any 
manner aids in the arrest or return of any person 
to a condition of peonage, shall be punished by a 
fine of not less than one thousand nor more than 
five thousand dollars, or by imprisonment for not less 
than one year nor more than five years, or by both. 
(Comp. Stat.) 

Whoever kidnaps or carries away any other person, 
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with the intent that such other person be sold into 
involuntary servitude, or held as a slave; or who 
entices, persuades, or induces any other person to go 
on board any vessel or to any other place with the 
intent that he may be made or held as a slave, or sent 
out of the country to be so made or held; or who in 
any way knowingly aids in causing any other person 
to be held, sold, or carried away to be held or sold as a 
slave, shall be fined not more than five thousand 
dollars, or imprisoned not more than five years, or 
both. , 

Whoever holds, arrests, returns, or causes to be 
held, arrested, or returned, or in any manner aids in 
the arrest or return of any person to a condition of 
peonage, shall be fined not more than five thousand 
dollars, or imprisoned not more than five years, or 
both. 

Whoever shall knowingly and willfully bring into 
the United States or any place subject to the juris- 
diction thereof, any person inveigled or forcibly kid- 
napped in any other country, with intent to hold such 
person so inveigled or kidnapped in confinement or to 
any involuntary servitude; or whoever shall knowingly 
or willfully sell, or cause to be sold, into any condition 
of involuntary servitude, any other person for any 
term whatever, or whoever shall knowingly and will- 
fully hold to involuntary servitude any person so 
brought or sold, shall be fined not more than five 
thousand dollars and imprisoned not more than five 
years. (Acts of 1908-9.) 


In 1904 and the years following, the Federal 
government vigorously enforced the law with 
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respect to immigrants in the Southern states. An 
extremely flagrant case was found in Arkansas. 
An immigrant was arrested as a vagrant, convicted 
before a justice of the peace, and sentenced to pay 
a fine of $10 and costs. To this was added, 
illegally, the expenses and mileage of the constable 
who came to arrest him, and the expenses and 
mileage of both constable and prisoner on the 
way to the convict farm where the prisoner was 
taken to work out his indebtedness. The lessee 
of the farm paid the county only 25 per cent. of 
the fine and justice’s costs, and held the prisoner 
to work out both the legal and illegal expenses at 
75 cents a day. Eighty prisoners were kept in a 
barn of moderate size, with no special arrangement 
for ventilation or sanitation. On Saturday nights 
they were locked in and kept there until Monday 
morning. While at work they were guarded by 
trusties armed with shotguns. Some of the 
prisoners were whipped and otherwise illtreated. 
A substantial verdict was obtained by one of the 
prisoners against the proprietor of the farm. 

The Immigration Commission reported that the 
chief causes of the abuses known as peonage— 
holding to enforced labor under undesirable con- 
ditions—are the systems of making advances to 
laborers, the operation of contract labor laws, 
and the misrepresentations made to laborers by 
unscrupulous employment agents. Cases of in- 
voluntary servitude were found in all states inves- 
tigated except Oklahoma and Connecticut. In the 
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Southern cases, it was shown in nearly every in- 
stance that the laborers who were held in peonage 
had been sent from New York City, the victims 
of gross misrepresentations made by labor agents 
there as to the conditions under which they were 
to work, and in many instances they were totally 
unfitted for the work to which they were going. 

In addition to the regulation of private agencies 
and the protection of employers by peonage laws, 
some states have passed legislation which indirectly 
affects unemployment. Both New York and 
California have passed laws establishing state 
departments or commissions of immigration, a 
part of whose function is the protection and 
distribution of the unemployed. These states 
have also adopted regulations for the minimum 
sanitary requirements in camps, including clean 
sleeping places with adequate air space, separate 
kitchens, sanitary garbage receptacles and toilets, 
and an adequate and uncontaminated supply of 
water in the camps conducted by the padroni 
or otherwise. Such regulations have much to 
do with maintaining the steadiness of the labor 
market. 


In a period when home rule is the popular 
legislative cry, we turn hopefully to the cities to 
see what they, of their own initiative, have done 
to protect the unemployed. We find that few 
cities have considered this as a local matter 
requiring regulation. Where ordinances have 
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been passed, they usually cover merely the license 
tax, bond, and the fee that may be charged; some- 
times they give power of revocation to the police 
department or to the licensing authority, and 
prescribe a penalty for misrepresentation. The 
general tendency, however, is either to rely 
altogether on the state law, no matter how inade- 
quate it may be, or else to ignore the whole problem. 
One city with over 35,000 inhabitants is a good 
example of this latter attitude. The mayor 
reports that they have never found it necessary 
to pass any legislation regulating private agencies 
as the labor problem there has proved negligible, 
owing to the very small percentage of foreigners 
in the population. 

On account of the number and menace of many 
colored agencies in Washington and in line with 
the movement to make that city a national model 
for the country, there has been enacted a very 
excellent law, enforceable by the Commissioners 
of the District of Columbia. This law provides 
for a bond and for a license and that the applicant 
shall be a person of good general character; for 
the posting of the license and law, and that no 
agency may be conducted in living apartments 
or on premises where liquor is sold. Registers 
and receipts are required and a copy of the labor 
contract must be given to the employee. The 
provisions against fraud and misrepresentation 
are adequate and prohibit among other things 
sending employees to employers who have not 
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applied to the agency. Women may not be sent 
as servants, inmates, or performers to immoral 
or gambling places nor are disreputable persons 
permitted to frequent the agencies. Ample provi- 
sion is made for prompt hearings and revocation 
of licenses and court proceedings. The enforce- 
ment of the law places the least possible burden 
upon the unemployed, and conditions have been 
much improved under the aggressive action of the 
commissioners and interested civic organizations. 
The rules of the Licensing Board of Boston are 
a good example of careful, efficient municipal 
regulation. In addition to the provisions of the 
state law regulating private agencies, the city 
Board has made the following rules: Every 
licensed intelligence office keeper must post upon 
the premises, his license, the fee for which is $50, 
and two copies of the rule limiting the amount of 
the fee and must also post a suitable sign on the 
outside door; he must keep a record of names and 
addresses of applicants placed in positions and 
employers to whom workmen are sent, and also 
of all sums of money received for such services. 
The fee is limited to one week’s wages, except that 
if the applicant is discharged within six weeks, 
the office is not entitled to keep over one day’s 
wages for each week or part of week the workman 
has been employed; and if a person who is provided 
with employment leaves it within three weeks, the 
agent must refund to him within four days of 
demand, three-fifths of the fee he has paid. The 
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agent must also refund all fees and transportation 
to applicants sent to a place where there is no 
vacancy of the kind applied for, or if the employ- 
ment is not as specified by the license. These 
rules are enforced by the police. Licenses may 
be revoked for violation of statutes or rules or for 
any other cause deemed sufficient by the Board. 
It is stated that the Board has had no report for 
some years of any infraction of its rules or of the 
law. 

Other typical city provisions are as follows: 

Keokuk, Iowa, requires employment agencies 
to take out a license at a fee of $500, payable in 
advance. Upon violation of any of the city 
council’s provisions, the license is revoked and a 
fine of $5 to $100, or imprisonment for not over 30 
days is imposed. The St. Paul and Minneapolis 
ordinances simply reénact the state law, providing 
for licenses at $150, $100, and $75, for general, 
male, and female agencies; a bond of $2000 for a 
general or a male office and $1000 for female; a 
record of terms of employment, to be kept in a 
book for that purpose, and duplicate copies for 
workmen and employer; and also the prohibition 
against accepting any fee unless the agent has a 
bona fide order for the applicant’s services; the 
ordinances add a fine of $100 or imprisonment 
until the fine is paid, or not over 90 days. In 
Providence the agencies are regulated under a 
state law authorizing cities to license agencies, 
and a city ordinance prescribing local regulations; 
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any one wishing to open an intelligence office 
applies to the city clerk, who refers the application 
for investigation to the inspectors’ office in the 
Police Department. The license fee is $20, and 
a sign bearing the word “‘licensed’’ must be con- 
spicuously posted; a record must be kept showing 
names and addresses of all applicants. The fee 
is limited to $1, and must be refunded within 
6 days if no work is obtained. Agencies are not |, 
permitted to induce employees to leave other 
employment. The enforcement of the law is in 
the hands of the Chief of Police. No penalty for 
misconduct is provided except revocation of the 
license. In Lowell, Massachusetts, the Licensing 
Commission grants licenses and may revoke them 
after a hearing upon a complaint; if a crime has 
been committed, the police authorities are notified. 
The Commission reports that it has not been neces- 
sary to revoke a license or to prosecute an agency. 

On the other hand some cities have passed 
ordinances which handicap the unemployed and 
place a premium on law breaking when enough 
American born workmen cannot be found for the 
jobs. These are charter provisions or ordinances 
prohibiting the employment of aliens upon public 
works or by the city government, and prohibit- 
ing their getting licenses as venders, hucksters, 
peddlers, hackmen, junk dealers and many other 
of the callings open to men with only a small 
ainount of capital. Typical cities are Philadelphia 
where contractors on public works can employ 
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only citizens, and only citizens can get licenses 
as bankers, peddlers, etc., of fish, vegetables, fruit, 
general produce, wood, coal, or wares and mer- 
chandise of any kind; and Portland, Oregon, where 
all civil service officeholders must be citizens, prefer- 
ence must be given to citizens on public works, and 
where only a citizen can get a liquor license. In 
Quincy, Illinois, the employment of aliens in any 
capacity is forbidden. The unskilled laborer 
going around the country seeking employment 
often finds himself shut out from work by such 
laws as that in Detroit, requiring that all applicants 
for work as laborers must be residents of the city, 
or that in Butte, which provides that only resident 
voters may be employed by the city at day’s 
wages. 


With the failure of the states to regulate or 
successfully compete with private agencies, with 
the cities neglectful and indifferent, one turns 
confidently to the Federal government, only to 
find that no direct attempt has been made to deal 
with the interstate abuses resulting from the 
enormous distribution of labor that takes place 
from coast to coast. A bill is now pending before 
the Labor Committee of the House which provides 
for the licensing and regulation of all agents that 
do an interstate business and who send persons 
from one state to another. There is considerable 
sentiment in favor of this and its enactment into 
law seems not unlikely. 
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The greatest activity on the part of the Federal 
government has been in regard to the employment 
of seamen. The law provides for the appoint- 
ment of shipping commissioners to superintend the 
engagement and discharge of seamen, and also 
requires that in the foreign trade shipping articles 
be made by the master before the voyage begins, 
stating the nature and duration of the voyage, 
the port at which it is to terminate, the number 
of the crew, wages, provisions, etc. This agree- © 
ment is to be signed in the presence of the shipping 
commissioner. The law also prohibits retaining 
a sailor’s clothing or demanding or receiving pay 
from a seaman for providing him with employ- 
ment. The violation of these provisions has been 
made a misdemeanor, with a penalty of not over 
$500 fine or not over six months, or both, attached. 
Another provision of this Federal law, which 
stipulates that the only advance a sailor can get is 
an amount not over one month’s wages advanced 
to an original creditor for a debt for board and 
lodging, has had an effect different from what 
was contemplated. It was meant to safeguard 
the sailor, but it really protects the boarding-house 
keeper by making it safe for him to trust the 
sailor. If the sailor wishes to leave money with 
his wife and children, his only resource is to get 
in debt to the boarding-house keeper and then give 
him an assignment to cover the debt and the 
amount for his family, which the keeper pays over 
to them. 
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The Collector of the Port in New York, supple- 
menting the regulations in force at Ellis Island, 
has issued a series of dock regulations which protect 
arriving unemployed aliens by prohibiting hotel 
and boarding-house representatives from having 
any business relations with steamship agents or 
paying them any commissions or gratuities, and 
requiring them to conduct patrons to their desti- 
nation without unnecessary expense and without 
delays on false pretexts. Hotels must have inclu- 
sive charges posted, are allowed to require advance 
payment for only one day, must give rebates for 
service paid for but not used, and must give correct 
advice and protect patrons from imposition and 
coercion. Aliens with complaints to make must 
be directed to make them to the collector, and 
disputes arising on the piers must be referred to 
some government official. The violation of any 
of these rules results in cancellation of the dock 
permit and the withdrawal of all privileges from 
the offending hotel or boarding-house. 

It must be apparent to those who have followed 
the description of the intricate interstate activities 
of employment agents that these half-developed, 
inadequate, unenforced, and often unenforceable 
state and city laws provide only a minimum of 
protection, that they reach but few of the 
unemployed, who often do not know of their 
existence, and that the nation has shown but 
little comprehension of the task before it and little 
resourcefulness in meeting it. 
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We need uniform state laws, enforceable by state 
authorities, the extension of these laws to all states, 
and the regulation of interstate business. We need 
im every case provision for inspectors, and adequate 
appropriations. No law dealing with unemploy- 
ment can be enforced which deals with complaints 
only and does no preventive work. The intial 
burden and cost are now too great to the worker and 
society pays the ultimate cost in loss of produc- 
tion and efficiency. Furthermore, without adequate 
regulations to cover the field of competition, no 
governmental agency can hope to succeed. 


CHAPTER XII 
HOW AMERICA RELIEVES UNEMPLOYMENT 


E have shown how America markets its 
labor. It remains to show what America 
does to meet unemployment when the labor 
market furnishes no answer. What does it do 
when workers, destitute through unemployment, 
have no food and no shelter, no means, in short, 
of preserving their employability. What does it 
do for those normally capable workers who, be- 
cause of the hardships of an unemployed period 
have temporarily lost their working power so 
that, when perhaps they do get a temporary job 
at shovelling snow, they fall beside their shovels 
after an hour’s work. What does it do for that 
predominant type of the American underemployed, 
the seasonal worker, who after a summer of fruit 
picking, for example, beats his way back to the 
city quite ‘“‘broke’’ because the season was a poor 
one, the weather too stormy, or the conditions of 
ripeness too variable. 

Never having analyzed the causes and factors 
of unemployment, America has naturally enough 
devised remedies only for those aspects of it where- 
in there is a menace to law and order, or incon- 
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venience to a community because of large numbers 
of unemployed, or suffering so sharp that it can- 
not be disregarded. The preceding analysis of 
the present labor market has shown that there 
has been little general conception of the relation 
of the labor market to unemployment. Yet 
unemployment as a labor market problem has 
been a good deal better understood than un- 
employment as an industrial and as a social 
problem. This explains why a new labor bureau 
is usually the first measure proposed by way of 
remedy when any community becomes really 
convinced that the unemployment in its midst has 
reached an ‘‘actionable’’ degree. The confusion 
caused by the spasmodic multiplication of un- 
related bureaus becomes a fertile source of the 
very difficulties the bureaus were designed to 
meet. They do not increase or steady the volume 
of work; they do not improve the equipment of the 
worker; they do not safeguard the individual 
worker or enable him to maintain his employa- 
bility when he is out of work. Any real solution 
of unemployment must meet all of these points, 
as well as the problems of distribution and adjust- 
ment which properly belong to the labor market. 
It is the purpose of the present chapter to set 
forth first those practical emergency measures that 
have already been instituted or tried in America 
with the direct and conscious purpose of remedying 
unemployment; and, secondly, the more numerous 
proposed measures which, while not yet confirmed 
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by experiment, suggest both a new point of view 
in regard to unemployment, and further possibili- 
ties in the way of practical remedy. The second 
group includes efforts of two kinds: practical mea- 
sures to serve either temporarily or permanently; 
and various forms of propaganda. Although 
these perhaps owe their origin to present emergen- 
cies, they cannot help resulting in a more funda- 
mental understanding of unemployment, and an 
increase in permanent as well as in emergency 
measures for dealing with it. 

Of the practical measures already tried, to some 
degree in this country, we may consider first the 
efforts to create work when the supply of work in 
the industrial field is plainly inadequate. This has 
been done sometimes by charities and philanthro- 
pies, sometimes by cities, sometimes by industries. 

Among those begun by charities and philanthro- 
pies are such enterprises as sewing rooms for 
women, and woodyards for men. As has been 
noted,* sewing rooms have long been conducted 
by certain of the larger churches, and in critical 
times of unemployment they have been instituted 
as a purely emergency measure by such organiza- 
tions as the Conference on Unemployment Among 
Women, the Vacation War Relief Work Committee 
of New York, the Brooklyn Bureau of Charities, 
the Emergency Aid Committee of Philadelphia, 
and the Buffalo War Relief Committee. The 
sewing rooms provide the women with warm 

1 See page 271. 
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shelter for the day—which is not an unimportant 
detail since most of them have unheated rooms at 
home, and some of them live in ‘Homes for 
Working Women” which expressly stipulate that 
they are not to be at home during the day; they 
provide them with lunch and pay them from 50 
cents to $1.25 for their day’s work. An effort is: 
usually made to secure the work from hospitals 
and other institutions, and thus avoid entering the 
regular market. The sewing room now’ being 
conducted by the Vacation Committee of New 
York is making articles for the Red Cross; that 
conducted by the Brooklyn Bureau of Charities 
is making articles to be sold only to those wishing 
to send them to the Belgium Relief Fund. The 
following account of the chairman of the Buffalo 
Work Room Committee is suggestive: 


Our first idea in opening the five rooms which we 
started to-day was, as I said, to meet a need of which 
we were perfectly conscious and the places in those 
workrooms were really filled in advance by the women 
whose needs we knew. Of course, we were conscious 
that it was a drop in the bucket but we were not pre- 
pared for the great need among a very different class 
of women, which came to light after the papers 
announced the fact that the Red Cross would give 
employment to some of Buffalo’s unemployed. The 
constant stream of sewing women of the better class, 
women who were not dependent, women who came 
for work and not for charity and for whom we felt 
every effort must be made to keep them out of the de- 
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pendent class, has raised a situation which we hardly 
know how tomeet. Much of this unemployment, we 
feel is just a case of maladjustment. There are 
women who are capable of getting positions as seam- 
stresses by the day and we feel there is sufficient 
demand for such women in Buffalo to lessen our list. 
In the Social Service Building we are, therefore, open- 
ing next week a sixth work-room for afternoon work, 
the work being entirely for hospital supplies, bandages, 
etc. Positions in this room will be given to women 
only while we try to place them in permanent work. 
We are also giving out the equivalent of two days’ 
work each day in bundles of hospital shirts to women 
who can do the work at home. Our six workrooms, 
therefore, will care for twenty-seven women a day, 
few enough in face of serious need. We are not 
offering permanent positions to any one, simply 
work by the day. 

You ask about the wages and the occupations re- 
presented among the women. The afternoon work- 
room is filled almost entirely with unemployed women 
from the shops, seamstresses, and dressmakers. The 
other women are chiefly working heads of families, 
women with children, all of whom know enough about 
sewing to run a sewing machine. They are from 
all nationalities, Italian, Polish, English, Irish, and 
Sicilian. 

We are offering $1.50 a day for an eight-hour day. 
We have been criticized a little for this as it restricts 
the number of women we can employ, but we insist 
upon the point as it has taken years of education to 
get the Buffalo public educated to the idea of a $1.50 
wage and we do not feel that we should take advantage 
of this emergency to undermine the principle. We 
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have practically no young girls in our employ who 
would be receiving a less wage in a shop or workroom. 
All of the women sent out from these organizations 
are given $1.50 a day for other work. The money 
has come easily. People are very much interested 
in the idea, and although we have not yet enough for 
the whole six months, we are starting in with the 
confidence that it will come. 

The four settlements in Buffalo which are carrying 
workrooms are supported by four prominent churches 
and we have thrown the responsibility on‘ these 
' churches for raising the money for the support of 
those workrooms. The papers have given us good 
notices and the idea, as I say, has taken hold in 
Buffalo. 

Workroom blanks . . . are filled out by whoever is 
responsible for the workroom, the estimate at the 
end being mailed to me at the end of each week, so 
that a record can be kept. We have had in our mind 
in our estimate of expense and the number of garments 
which can be made, the surgical night shirt. We 
will, of course, vary our output, some weeks making 
larger and more expensive garments, trying only to 
keep an average. 


Some churches in connection with their sewing- 
room run a small shop which the church members 
are expected to patronize. Usually women are 
admitted to sewing-rooms entirely on the basis of 
their need, and not at all on the basis of sewing 
ability or previous occupation. In New York the 
Vacation Committee runs the sewing-room in 
connection with an employment bureau, and 
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admits to the sewing-room only those registered 
in the bureau. In other sewing-rooms there is 
no selective principle whatever. Often a large 
percentage of the women are domestic servants 
suddenly dismissed in seasons of general retrench- 
ment, and quite without resources. Sometimes 
they are stenographers and office assistants. 
There is usually no relation between the amount 
of work done and the daily wage, and no organiza- 
tion whatever on any efficiency basis. A woman 
may take a week at seventy-five cents a day to 
make a garment that will sell for seventy-five 
cents. In some cases sewing-rooms begun with 
the purpose of tiding normal workers over a period 
of unemployment by the creation of work have 
become permanent measures for looking after 
the handicapped of a community on other than a 
frankly charitable basis. Often their service to 
the normal unemployed has consisted to no small 
degree in restoring them to working conditions by 
supplying good food and by giving them a recess 
from the ceaseless job hunting, with the exposure 
and hardship it entails in freezing weather. It 
does not appear that sewing-rooms, established for 
unemployed women, have been self-supporting. 

In this they differ in some instances from the 
artificial work supplied for unemployed men in 
woodyards and like enterprises. These are usually 
conducted either by charitable societies or relief 
organizations as tests of the worthiness of appli- 
cants, and for the purpose of making able-bodied 
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men earn a part or all of the relief given; or by 
cities, especially reserve labor centers through 
which seasonal and casual workers regularly 
pass or in which they spend the winter. Private 
organizations or missions often use them in con- 
nection with lodging-houses. For instance, the 
price of lodging is twenty cents a night at a number 
of lodging-houses or missions throughout the 
country. The man without the price works in the 
woodyard for two hours the next morning to pay 
for his board. He earns, that is to say, ten cents 
an hour for the two most valuable hours of his 
day, a rate not half that paid to the ordinary 
unskilled laborer working a few blocks away. 
Such woodyards are not infrequent throughout 
the country. 

Woodyards and kindred enterprises operated 
by the larger charitable societies vary greatly in 
the amounts paid. In Oakland, California, a 
municipal woodyard is run in connection with a 
lodging-house and a free employment bureau. 
The woodyard is especially designed for transients, 
and a bed or a meal is given in return for an hour’s 
labor. The city of Tacoma reports, for the winter 
of 1913-14: ‘When men came from surrounding 
places jobless and penniless, the city established 
a wheelbarrow brigade and gave them work at $1 
a day, the money to go for food to relieve the 
immediate necessities.” 

In some cases in which large numbers of un- 
employed men have stimulated cities to create 
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relief work, the work, while being in a sense 
artificial, has had some connection with regular 
city work. Such, for instance, was the Duluth 
rock pile, operated by the city of Duluth in con- 
nection with the Associated Charities. The idea 
was to provide work enough for each man to enable 
him to get food, shelter, and anything else he needed 
to put him on the road to a steady job. In Janu- 
ary, I911, work was begun at demolishing a huge 
wall of rock intercepting the growth of Duluth’s 
main thoroughfare. The skilled work, the blast- 
ing and drilling, was done by regular employees 
of the city. The preparation of the rock for the 
crusher was left to the unemployed men. Every 
man engaged had to have an intention to return 
to his regular employment at the first opportunity. 
If he plainly had this intention, upon presenting 
his case to the Associated Charities, he was put 
to work on the quarry, at a wage of $1.20 a day, 
paid in meal tickets, employment office fees, or 
whatever else the man needed. The quarry was 
in operation two winters, not being started in the 
winter of 1913 because there was so little involun- 
tary unemployment. The first year each man 
averaged three days, the second year somewhat 
longer. In both years a considerable percentage 
of the men returned to their regular employment. 

St. Louis provides a few hours’ work on the public 
streets and pays for it by a lodging and three cheap 
meals. It also provides public employment on a 
rock pile or in similar work at wages slightly less 
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than the market rate. Kansas City provides 
work for the unemployed in its quarries at $1 a day 
and permits them to earn so much as $3 a day if 
they are fast workers. They may work only 
every third day, however. 

Des Moines, Iowa, for two years operated a 
municipal farm by farming ‘‘a piece of cemetery 
ground not yet converted to that use.’”’ The 
income of the first year is reported to have been 
greatly modified by the initial expenses; that for 
the second year to have been good. Asa departure 
from the common “poor farm” maintained by 
cities and counties for defectives or delinquents 
of one kind or another, the Des Moines experiment 
is suggestive. 

A number of cities in the winter furnish work at 
shovelling snow for a considerable number of their 
unemployed. In New York City in the winter 
of 1913-14, men of all trades and professions and 
of all conditions of life applied for this work. The 
difficulty was that many of those that applied 
for a snow shovel had not had anything to eat for 
days and were too weak to shovel snow; also, they 
were far too thinly clad, the great majority of 
them being quite literally ‘“‘on their uppers.’ 
This situation was so marked that a high city 
official, watching the gangs being mustered, urged 
the sending of health inspectors along with each 
gang. 

These, while they do not form a complete 
history, are illustrative of the attempts American 
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cities have made to relieve unemployment tempo- 
rarily by creating work. In general, these at- 
tempts are evidently directed toward the transient, 
or the migratory laborer. Some of them are 
semi-punitive; Utah City, for instance, reports 
“transients going through our city or rather 
stopping off here, if they have no visible means 
of support are given a term and worked on our 
streets.” None of the measures mentioned pre- 
tends to conform to the normal conditions of 
industry or to operate under regular industrial 
standards as to wage and efficiency. One city, 
which is now agitating relief work for the un- 
employed in the war crisis, called the attention of 
its council to the fact that last winter when work 
at rock removal was furnished the unemployed 
the rock had been simply carted to one section of 
the city in the winter and—back in the spring. 
Providing unemployed men with public work 
that is not artificial, that can be assigned with due 
observance of all the necessary discriminations, 
and supervised according to the normal standards, 
is practically unknown in America and must be 
discussed among proposed remedies rather than 
previous experiments. It has been approximated 
here and there in the past, notably in Los Angeles 
and in San Francisco. Los Angeles in 1913-14 
used emergency funds for public improvements 
designed to give work to the unemployed. San 
Francisco, in the winter of 1913-14, put 1000 
unemployed men at work on government reserva- 
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tions near the city, after the expenditure of $5000 
for that purposehad been authorized at Washington. 
Two thousand others were put to work on boule- 
vards and other public improvements. The rea- 
son that public works under normal standards 
have not been used more than they have to draw 
off the forces of the unemployed is undoubtedly 
that it would involve careful classification of the 
employable and unemployable, and a record of 
the trades and training and previous efficiency 
of the applicants—and these studies of the un- 
employed as a preliminary to remedying unemploy- 
ment are not comprehended in the conception of 
unemployment thus far generally developed in 
America. 

In some cities certain public officials have on 
their own responsibility dealt with unemployment. 
The attempt has consisted usually in regularizing 
their own work as in the case of street depart- 
ments, making whatever adjustments were neces- 
sary to keep their men at work. For instance, in 
New York, the Park Department announced to 
four hundred of its employees a curtailment of 
hours and wages in order that an otherwise neces- 
sary laying off of one hundred of them might be 
avoided. Ina few cases the action of officials af- 
fects unemployed men outside the particular depart- 
ment. A notable instance of this in times when 
unemployment is marked is the practice of certain 
coroners in saving jury work only for the deserving 
unemployed, assuring them at least a part of a 
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day’s work. This plan has been successfully 
followed in Chicago and elsewhere in Illinois. 

The seasonal trades have been pointed out as 
one of the greatest factors in unemployment. 
We have not learned of any instances in America 
where the dovetailing of seasonal industries has 
really been brought about by industry. The 
burden of making connections regularly several 
times a year still falls upon the workman. Here 
and there a training school has taught its pupils 
millinery and lamp-shade making because when 
the millinery trade is at its worst the lamp-shade 
trade is at its best, and because the same kind of 
faculty and skill is required by both. Here and 
there also a separate industry has devised a side 
line,—a shoe plant, for instance, swinging over 
to Christmas cards—to tide over its own dull 
season by such an adjustment. But such arrange- 
ments within a single industry are very different 
from an accommodation policy among several 
separate industries. 

It would be difficult to make any general state- 
ments as to what individual adjustments isolated 
single industries may have made at various times 
throughout the country, thereby increasing or 
maintaining the supply of work. Before the 
present crisis one large automobile company ar- 
ranged to have its slack season fall in the summer, 
instead of in the winter as it traditionally had, in 
order that harvest work might fillthegap. At the 
same time the company reduced the working 
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hours from nine to eight in order to permit the 
employment of 4000 additional men, established 
a minimum wage and a clearing house policy by 
which a man is moved from department to depart- 
ment until he finds the work he can do and likes 
to do. The policy behind all these measures is 
increasing the firm’s employment capacity and 
stability permanently. Movements of this kind 
are not to be confused with the purely emergency 
adjustments within industries which the war 
crisis has produced. 

Nowhere does the result of America’s failure 
to classify the unemployed show more than in the 
nature of the provisions made for the shelter 
either of natives in a community, homeless through 
unemployment, or of migrating workmen passing 
through a town on the way to or on the hunt for a 
job. In Germany it is recognized that unemployed 
men passing from one job to another and without 
funds are neither vagrants nor subjects for poor 
relief. Germany has therefore a system of Her- 
bergen, shelter stations, a half day’s walk apart. 
The traveler on the way to a job has a chance to 
work a half day and walk the other half, presents 
at each his records, and has the time of entering 
and leaving registered in a pass book which he 
presents at the next station. In America where 
distances are vastly greater, and the transportation 
problem much more considerable, and where the 
migrating worker is at least as essential as he is in 
Germany, the sheltering of the unemployed has 
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received no organized attention, and very little 
attention of any kind. The unemployed man in 
America is likely to avoid the few shelters that do 
exist as long as he can; he will rather go to the 
back room of a saloon, or he will creep under 
the platforms of warehouses by the river when the 
policeman is around the corner, or will sneak 
into the ovens of the brick kiln on the outskirts 
of town, when the heat has gone off sufficiently 
to make them at all endurable, or into the ‘‘side 
door pullman”’ in the freight yard, or into a dozen 
other places suitable only for the cautious. 

A few weeks ago the newspapers of one of the 
largest cities in the country announced that a 
proposition for a municipal lodging-house would 
for the first time be agitated in councils. This 
belated interest in the matter of housing the 
unemployed indicates the situation all over the 
country. The municipal lodging-house is an 
“advanced” feature found in a very few cities 
of this country. And in practically none of these 
few is it found with adequate facilities or with the 
kind of management that indicates any construc- 
tive intention. For some curious reason a munici- 
pal lodging-house is likely to be a discarded city 
jail—or some other outgrown building rigged up 
as a makeshift, and intended to remain so. 

In Chicago in which there are hundreds of 
thousands of unemployed men and women every 
winter and which is a natural station for the casual 
laborer going to the east or to the west, there is a 
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municipal lodging-house or “‘emergency home.” 
It accommodates 250 and can be made to accom- 
modate 500 more of the 4000 homeless destitute 
unemployed men to be found in Chicago, by a 
conservative estimate, on every winter night. 
The lodging-house is not well known, would not 
be easily found, and is not advertised. It is ona 
dark and old street, and the building is a make- 
shift which thirty-five years ago was a police 
station, later a store room for city wagons. Men 
often sit up on the stairs all night—and perhaps 
are as comfortable as those that are herded to- 
gether, the foul with the clean, the sick with the 
well, in the inadequate sleeping quarters. There 
is no provision for women. Where do the home- 
less unemployed women in Chicago and elsewhere 
sleep? 

In the nation’s capital the experience of an 
investigator? of lodging places for the unemployed 
throughout the country was as follows: 


I asked of the first policeman I met where I could 
get a free bed, and he looked at me seemingly in 
surprise and said, ‘‘A free bed?” then continued, ‘‘Go 
to the Union Mission.” I asked, ‘‘Do they charge 
for a bed there?” and he replied, ‘‘Yes, ten or fif- 
teen cents.” “But I haven’t even that to-night,” 
I answered. 


1 Chicago has recently increased the capacity of its emergency 
shelters. 

2Edwin A. Brown, Denver, Colo., Broke, Chicago, Browne 
& Howell Co., 1913. 
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Then he seemed to remember that Washington 
had a municipal lodging-house, and told me I would 
find it on Twelfth Street, next to the police station. 
I asked two other policemen with similar results, and 
started in search of my desired object. I looked 
down Pennsylvania Avenue, a blaze of lights, and for 
one mile I could see and read guiding signs of theaters, 
breweries, hotels, and cafés. 

Presently I came to Twelfth Street, dark and 
gloomy, but there was no sign as in Chicago to guide 
homeless man or woman, boy or girl. There was a 
three-cornered box over the door, intended for a light, 
but it was not illuminated. Through smoke-dimmed 
windows there came a feeble light by which I could 
just discern the words, ‘‘ Municipal Lodging House,” 
and on the door the inscription, ‘‘To the Office.” 

Before entering I stepped back into the street and 
looked up at the building. It was an old three-story 
brick building with no sign of a fire-escape. I entered 
and found myself in a low and very narrow passage- 
way. I applied to the “office” through a small 
window-door for my bed. 

When I stepped to the window and asked for a bed, 
I received no word of welcome from a woman seated 
at her desk, her demeanor being decidedly unwelcome. 
Abruptly a man’s voice asked from within, ‘‘Are you 
willing to work forit?’’ Ireplied earnestly that I was. 
The woman then snatched up a pen and asked: 
““Were you ever here before? Where were you born? 
Where do you live? What is your business?”’ 

My answer apparently being satisfactory, she 
thrust me a bed check, and said something about a 
light and something else which I did not understand, 
and slammed the door in my face. I stepped along 
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and found myself in a woodyard among piles of wood, 
saws, sawbucks, and sawdust. I tried several doors 
and finally found one that admitted me. A narrow 
flight of stairs led me to a bathroom, where a number 
of men were already trying to get a bath. There 
were two attendants, one who was working for his 
bed and breakfast, and the other, I judged, a paid 
attendant. I was told to go into a closet and strip, 
and to hang on a hook all of my clothes excépt my 
shoes and stockings and hat. Having done this, 
I stepped out into the bathroom. It was heated by 
a stove, which emitted no heat, however, as the fire 
was almost dead. There were two bathtubs, and 
six of us were standing nude in that cold room waiting 
each for his turn. The boy working for his bed made 
a pretense with a mop of cleaning the tubs after each 
bather, but left them nasty and unsanitary. I got 
into about six inches of water, and hurriedly took a 
bath, because of the others waiting. I did not want 
to wash my head, so omitted that, but just as I got 
out of the tub the Superintendent came in and said, 
“You haven’t washed your head.” I immediately 
and meekly complied. 

Shivering with the cold, I got out, was given a towel 
to dry myself, and then a little old cotton nightshirt 
with no buttons on it. Several of us being ready, we 
were led by the Superintendent up another flight of 
narrow stairs, through another long hall, and up two 
more series of steps to a small dormitory. I would 
have suffered with the cold if I had not seized an 
extra blanket from an unoccupied bed, and I slept 
very little. 

I heard a man say to the one next to him, “‘Do you 
think this place will be pulled to-night?’’ and the 
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other answered, ‘‘Why, no; what makes you think 
so?” The first one said: “They pulled the Union 
Mission one night for vags, but I don’t think they 
will pull this place, because it’s a city lodging-house.” 
Comforted by that thought, they both fell asleep. 

During the night a frail boy, with no clothing 
except the thin nightshirt, went to the toilet, down 
the long cold halls and stairways, into the still more 
cold woodyard. When he returned he had a chill and 
as he lay down I heard him groan. I said, ‘What is 
the matter, boy?” and he replied, ‘‘I have such a pain 
in my side.” 

Just at daylight we were called, went down into a 
cheerless room, and were given our clothes, then on 
down the cramped dining-room, with scarcely any 
fire, where we were huddled together, thirty of us, 
whites and blacks. Here we waited one hour for 
breakfast, and then we were driven out into the wood- 
yard for some reason we could not find out, and waited 
another half hour until breakfast was called. During 
that long wait almost the entire conversation was 
about work and where it could be found. 

We went in to breakfast and sat down to a stew of 
turnips and carrots, in which there was a little meat. 
In mine there were three pieces of meat about as big 
as the end of one’s thumb. There was some colored 
sweetened water called ‘‘coffee,’”’ and some bread. 

Having finished breakfast, and while we were wait- 
ing to be assigned to our work, the door between our 
room and the inner room was left open for a moment 
and we saw the Superintendent seated at a well 
appointed table with flowers upon it, a colored man 
waiting upon him. One of the boys looking in said, 
“Oh, gee, look at the beefsteak!’’ and then another 
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boy looked at me, and said, ‘‘ You see how Washington 
treats the out-of-work, and this place is self-supporting 
or more than half-supporting.” And then a boy who 
had come early and worked his two hours for that 
bed and that breakfast, gave us a cheerful good-bye 
and started off to walk seven miles to begin work on a 
farm, a place he had secured the day before. 

We waited to be assigned to our work. I wanted to 
saw wood; the wood looked so clean and inviting, and, 
too, I had sawed wood when I was a boy on the farm, 
and knew how; but I was not allowed to do so, and 
was given the task of making the beds. 

Some of the men scrubbed, and some swept the 
floors and stairs; some worked about the dining- 
room; others sawed wood. 

While waiting in the woodyard for breakfast, I 
jokingly said, as we looked at the wood: ‘“‘ What’s the 
matter with getting out of here? Then we won’t have 
to work.’”’ And one replied: ‘‘ We can’t; we are locked 
in.’ To prove if this was true I stepped to the door 
and found it as he said. We were locked in and could 
not have escaped in case of fire or accident if we had 
tried. 

There is a sign, sometimes seen to-day in the dance 
halls of our Western camps, ‘‘Don’t shoot the pianist, 
he is doing the best he can,’’ and so with the Superin- 
tendent of Washington’s Municipal Lodging House, 
under the conditions he may be doing the best he can. 
Work is always a grand thing. The floors and stairs 
were clean, also our food and dishes. He impressed 
me as being the right man in the right kind of place. 
But the Washington Federal Lodging House is only 
a suggestion of such an institution. As the house 
now stands it is the lodger, the workless man and 
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boy, who keeps the floors and stairs and windows 
clean. They do it willingly, but they should be 
treated fairly for their labors. No one should be 
allowed to go to bed hungry. He should be given a 
clean, warm bed to sleep in, and a good wholesome 
breakfast, and all he can eat. He should be given a 
pleasant welcome, an encouraging word, and a cheerful 
farewell,—it means so much, and costs nothing. 


In Boston the unemployed man applying for 
shelter at the municipal lodging-house fares no 
better. He is given no supper, his bed is woven 
wire covered with a blanket, and no matter what 
his state of health he saws wood several hours 
before breakfast. In January, 1915, Boston, how- 
ever, made a significant contribution to municipal 
provisions for sheltering the homeless by opening 
a shelter for unemployed women. In one of the 
smaller Pennsylvania cities every able-bodied man 
that receives shelter in the municipal building 
must work the next day for two and a half hours 
on the streets. 


For the work the city furnishes him a substantial 
breakfast and afterwards requests that he leave the 
town or obtain work. Should any refuse to work, we 
send him to jail as a vagrant for thirty days and his 
diet consists of bread and water. The city, besides 
getting value received from the tramps, has been able 
to rid the municipality very largely of their presence. 
The problem of the tramp will always be a serious 
one in the country, but this year it is more serious on 
account of the men who are out of honest employment. 
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There are several other municipal lodging-houses 
in the country like Washington’s; there are at least 
two others of a different and better order. These 
are the municipal lodging-houses of Denver and 
New York City. In the latter, a man gives his 
record at the office, is given decent food in a large 
clean dining-room, is taken to the disrobing room, 
and his clothing—in a separate tray—taken to the 
disinfecting room. He is taken to the bathroom, 
where there are thirty shower baths, and required 
to take advantage of the soap and germicide pro- 
vided. Then he is taken to the physician’s room 
for examination. The perceptibly diseased man 
is given a specially marked night-robe, taken to the 
isolation ward, and given treatment. All are given 
clean night-robes. The beds are of painted iron, 
in two decks, with wire springs, hair mattresses, 
and clean lining. There is an attendant in the 
dormitory all night long. Breakfast consists of 
oatmeal and hot coffee, for which no wood sawing 
isrequired. The building accommodates one thou- 
sand men and fifty women, is fire-proof, and is venti- 
lated by a modern forced-air system. In short, after 
a night spent in New York City’s municipal lodg- 
ing-house, an unemployed man is in much better 
condition to hunt for and to hold a job than he 
was when he entered it. The only difficulty is 
that its capacity is wholly inadequate for New 
York City, even with the annex on the pier. 

The New York State Commissioner of Excise, 
in reporting on the conditions of the homeless in 
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New York City in 1914, made the following 
recommendations: 


If the various estimates are true, that there are 
between fifty thousand and one hundred thousand 
homeless men out of employment in the city of 
New York, there is here a vast economic waste. If 
these men have no other way of securing sustenance 
except the piece of bread and the coffee given at 
one o’clock in the morning in the bread line, or the 
chance of getting into the limited accommodation of 
the municipal lodging-house, how can these men be 
put into condition to secure employment or to render 
service if the opportunity was offered. If a man has 
to sit up until one o’clock to get a lunch, and then walk 
the street until morning, he is not in condition to 
look for work or perform it if secured. Thus the 
question is presented, if the state would not be 
justified, from an economic standpoint, to try and 
stop this waste, which is now being carried on. 

The Committee of Fifty, of which the Hon. Seth 
Low of New York City was President, appointed to 
investigate conditions, substantially reports that the 
saloon performs a double office. ‘“‘It is meeting the 
physical craving for intoxicating liquor, but it is also 
meeting the thirst for fellowship, for amusement, and 
for recreation. Not only is the saloon performing 
such a service, but it has, or has had, the field practi- 
cally to itself; in a word, it has had handed over to it 
by the community, the monopoly of the social life of 
the majority of the American wage-earners.”’ 

This Committee further states: ‘As yet, adequate 
substitutes for the social benefits which thousands of 
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people actually derive daily from the saloons have 
not yet been developed. It is to this problem that 
the experience, the wisdom, and the wealth of those 
interested in social progress must now be directed.” 

There can be no question that this is a most fertile 
field for philanthropic endeavor. Generally speaking, 
on every corner, and on every street, are found hospi- 
table saloons in which the ordinary wayfarer can 
find warmth, comfort, telephones, newspapers, etc. 

If additional clubs could be established, furnishing 
reading-rooms, billiard-tables, lunch-rooms, lodging- 
rooms, etc., and carefully managed, they ought to be 
self-supporting, and if started first in the very poorest 
sections of the big cities of the state, they would not 
only furnish a substitute for the saloon, but, in a way, 
furnish a resting-place and lodging-house for the very 
poor and homeless. 


The Social Service Bureau, newly begun at the 
New York municipal lodging-house, aims not 
only, in the way previously mentioned, to find 
work for the men, but also to direct the whole 
organization of the municipal lodging-house to- 
ward rehabilitation. The idea is that when a man 
reaches the lodging-house he shall not only have 
found a much-needed temporary shelter but may 
at once begin to get upon his feet. He may avail 
himself of certain ‘‘house privileges’? which will 
bring him nearer to work: he will find a file of the 
newspaper advertisements for the day, and will 
find other advertisements posted on a blackboard. 
He will find paper and ink and a free mail box by 
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means of which he may send his answer. Black- 
ing and brushes, combs, scissors, whisk brooms, a 
barber, a cobbler, and a tailor shop, and an oppor- 
tunity to have his clothes washed, will enable him 
to put himself into as good shape as his equipment 
will permit. If he is in evident need of immediate 
relief, he will receive it; otherwise he will be as- 
signed for examination to determine whether he 
should be sent to a hospital or a home, should be 
kept at the lodging-house for observation and a 
work test, or should be consigned to the employ- 
ment division. Supplying a man with tools or 
clothes, giving him medical care, looking after 
his family or dependents for a short time, often 
mean restoring his employability and putting him 
in the way of a job. These things are a part of 
the work of the Social Service Bureau in the New 
York lodging-house. It follows the general prin- 
ciple of the Bellevue Hospital Social Service 
Committee. 

The Borough of Brooklyn has no municipal 
lodging-house. Yet Brooklyn is a city of con- 
siderable distances and of many unemployed. The 
New York State Commissioner of Excise says in 
his 1914 report: “‘The homeless man who finds 
himself on the east side of the bridge must walk a 
long distance to avail himself of the Manhattan 
shelter.”” He then surveys the possibilities open 
to the homeless unemployed in Brooklyn. They 
are: to be taken before a magistrate and com- 
mitted to the almshouse, to sleep in chairs in the 
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rear of the barrooms of cheap saloons or five-cent 
whisky resorts; and, if driven out of these to go to 
the police station to be arrested as vagrants. 
“We have no homeless over here’”’ said a Brooklyn 
charity worker; ‘‘we send them all to Manhattan!”’ 
Rather, they are left to go—to Manhattan or 
anywhere else they can think of; the burden is 
entirely upon them. Yet the lodging-house in 
Manhattan has no room for them even if they 
manage to reach it. 

It is readily seen that a survey of the municipal 
lodging-houses of this country is soon made. 
They are for the most part badly equipped, at 
best inadequate. They are completely decen- 
tralized, with no connection with employment 
facilities or relief agencies, and no common recogni- 
tion of the real nature of the situation with which 
they deal. As an organized institution for shelter, 
they do not compare with the saloon—or, on the 
other hand, with the police station. What other 
shelters are open to homeless unemployed men and 
women? The organized charitable societies of 
cities and towns do not ordinarily maintain shel- 
ters, and are open only from nine until five, so 
that applicants for shelter by night have no access 
to them. If there is no municipal lodging-house, 
there are just two other possibilities—missions 
or philanthropic, or semi-philanthropic “homes”’ 
of one kind or another, and the bull-pen of the city 
jail. 

Most of the cities of the country leave the hous- 
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ing of the unemployed men to ‘‘Galilee’’ or “‘Whoso- 
ever will,’’ etc., missions, which charge from ten to 
twenty-five cents a night, or when money is lacking, 
as it usually is, take payment in labor at the price 
of tencents an hour. It takes several hours at this 
rate to pay for value received, and these hours are 
the hours most valuable to the worker—the early 
morning hours in which he should be seeking work. 

The following is Mr. E. A. Brown’s? report of a 
mission where, in his disguise as an unemployed 
man, he found shelter for a night in Kansas City: 


Kansas City had the ‘‘Helping Hand” institution, 
to which I have referred,—an ostensibly ‘‘religious”’ 
institution, backed up in its operations by the co- 
operation of the city authorities. 

I went first to their religious service where I heard 
an exceptionally able address on the features of 
Christ’s humanitarianism, and on the wonderful 
merit which there was in the application of the 
““square-deal”’ principle between man and man, indi- 
vidually and collectively. 

The house was filled with a large number of men 
whose broken appearance told only too plainly that 
the world was not dealing kindly and ‘“‘squarely”’ 
with them. When the speaker had ended his address, 
the men were asked to come forward and thereby 
signify that they had accepted the teachings of Christ 
as they were interpreted by the preacher. Not a man 
stepped forward. 


* Broke, E, A. Brown, Brown and Howell Company, Chicago, 
1913. 
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That night, as a destitute workingman, at this 
same place I asked for a bed. I was told I could 
have one but was expected to do two hours’ work 
for it. 

“T am perfectly willing to do so,” I replied. 

The office was caged in by a heavy iron wire as 
though to be protected from thieves. The man at 
the desk said: ‘‘Well, leave me your hat and when 
you have done your work in the morning you will 
get it.” 

I humbly handed him my hat, and numbering it 
he threw it on a pile of many others. He was obvi- 
ously holding my hat as a ransom, fearing to trust 
to my honor. 

I was given a bed check corresponding to the 
number of my hat, and told to go upstairs. A man 
sat at a desk on which an old, smoky kerosene lamp 
was burning. He showed me into a room in which 
one hundred and sixteen men were sleeping. He did 
not turn up the light, even for a moment, so that I 
might see the kind of bed I was getting into. He 
explained this by saying he feared to awaken the 
dead-tired, half-starved individuals on the bunks. As 
a result I was afraid to get into my bed at all, but 
lay down on the outside of the covering and stayed 
there all night. Not a word had been said about 
supper or a bath. 

The odor of the hundred unwashed bodies was 
nauseating. There was the usual consumptive and 
asthmatic coughing, and expectoration upon the 
floor; there were no cuspidors, and the air was stifling. 

Not far from me I heard a young man moaning, 
and every few moments he would exclaim, “Oh, my 
God! Oh, my God!” I went to him and asked: 


420 Out of Work 


“What is the matter?” 

“Oh, I am suffering from inflammatory rheuma- 
tism,”’ he groaned. 

I felt of his arms and hands, and found them burning 
hot and swollen hard from his elbows to his finger tips. 

“Can’t I go out and get something for you?” I 
anxiously asked. 

“T don’t know what to tell you to get. I need a 
doctor.” 

I called an attendant. The sufferer asked if he 
could get a doctor from the city hall across the street. 

“No, not until nine o’clock to-morrow morning,” 
was the answer. [ 

The man had two rags about twelve inches long and 
three inches wide. All night long, at intervals of 
every twenty or thirty minutes, he went to the water 
faucet, wet these rags, and bound them upon his arms. 

On arising in the morning we went downstairs and 
waited an hour for our breakfast. We could see our 
hats piled up behind the iron bars. 

When the long wait was over, we were given a break- 
fast consisting of dry bread, stewed prunes, and some 
liquid stuff called coffee, without milk or sugar. What 
a hungry man would eat at that table, if he had been 
able to stomach it, wouldn’t amount to a value of over 
three cents a meal. While we ate we were supposed 
to refresh ourselves spiritually by reading the religious 
mottoes on the wall. “Come unto Me all ye that 
labor and are heavy laden and I will give you rest,” 
“Blessed are the Merciful,’’ ‘‘He came to preach 
deliverance to the captive,” and ‘“‘ When did you write 
Mother last?”’ 

After the so-called breakfast I was sent to work in 
the long, poorly ventilated room, in which the hun- 
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dred and sixteen men, unwashed, diseased, and foul, 
had slept the previous night. I worked two long hours 
making beds and cleaning floors, in payment of the 
three-cent meal I could not eat, and the bed I dared 
not get into. The Mission people valued our meal 
at ten cents, and our beds at ten cents, and we were 
paying for it at labor at ten cents an hour, while at 
every other place in the city employers and the 
municipality were paying twenty and twenty-five 
cents an hour for common labor. 

The boys who had paid ten cents for their bed sat 
out in the office, and stood a chance of getting a job 
at twenty or twenty-five cents an hour at the labor 
bureau, but the boys whose hats were held as a ransom 
had no such opportunity. 

In the room where I was at work a young boy was 
dressing himself. He looked up at a coat and hat 
which hung by the door, and asked me, with an 
innocent look: 

“Whose hat is that?” 

“T don’t know.” 

After a moment’s thought, he said: 

“T’ve got a job this morning if I can get there, but 
I can’t stay here for two hours and get it.”’ 


The other possibility is the city jail. The bull- 
pens of these hardly need to be described here. 
They are the most sardonic comment that exists on 
America’s conception of unemployment as an 
industrial problem. In most of the cities and 
towns of this country a destitute unemployed man 
that at nightfall asks the policeman on the corner 
where he can find shelter will be referred to the 
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city jail where he will be locked in for the night 
with the drunks and the insane of the community. 
Perhaps he will not get a chance to ask the police- 
man; the policeman may address him first. And 
in the morning the man is arraigned as a vagrant 
and told by the judge, if it is his first offense, that 
sentence will be suspended, if he will move on at 
once—to take the same hazards in the next town. 

There are not always even jails. For women 
there is, everywhere, practically no free shelter at 
all. In general these lodging-houses are to all 
practical purposes a modification of police stations, 
involving a good deal of the policing principle: 
“We try to make them feel that they are here on 
suffrance,’’ writes the head of one lodging-house in 
speaking of the unemployed it shelters. American 
cities that adopt this conception of lodging-houses 
for the unemployed certainly need enlightenment 
as to where freedom from sentimentality ends and 
a gross and brutal stupidity begins. Very gen- 
erally it is the destitution of the inmates that 
municipal lodging-houses take into account, not 
the fact of their unemployment. 

The whole present system of emergency shelter 
was devised for hoboes and tramps. The provi- 
sion, such as that existing in the New York lodging- 
house, that a man can be arrested as a vagrant 
if he returns more than three times in any one 
month, really exemplifies the foundation policy 
of even the best form of shelter for the destitute. 
Provisions to guard against vagrancy may always 
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be necessary. But nothing in America is more 
significant of our failure to recognize the nature 
of unemployment and to change our policies and 
measures with changing conditions than the 
survival of a police method to deal with an in- 
dustrial problem. 

Certain private funds have in various places 
established cheap lodging-houses especially de- 
signed for the unemployed, such as the Mills 
Hotels in New York, and the Rufus D. Dawes 
Memorial Hotel for the Unemployed in Chicago. 
These, for a trifling sum, save a man’s self-respect, 
and preserve his employability. The difficulty 
is, of course, that he often does not have the 
trifling sum, or does not have it for very long. 

A very interesting provision for the shelter of 
the unemployed is found in the Gypsy Smith 
Tabernacle in Portland. The: building was put 
at the disposal of the unemployed as a result of a 
conference between the unemployed themselves, 
organized into the Unemployed League of Port- 
land, and the Civic League of that city. The 
house is run by the unemployed themselves. There 
is an executive committee, a kitchen and floor 
department. There are beds for about 400 men 
and blankets for 600 more, but several hundred 
more than this are lodged in the Tabernacle every 
night. Some of the men, cobblers and barbers 
for instance, ply their trades for the inmates, 
without pay. There is an employment depart- 
ment in charge of an agent who daily visits city 
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and county officials, and all large employers of 
labor in Portland, asking for work for the men. 
The city has appropriated $2500 to keep the Taber- 
nacle running. In Seattle, a number of casual 
laborers under a leader who was also acasual 
laborer, established in the winter of 1913-14 the 
“Hotel de Gink’”’ now the Hotel Liberty. The 
men that succeeded in getting jobs put their 
earnings into a common fund for the maintenance 
of the “hotel.’”’ The significant feature of the 
work was the securing of contracts for ground 
clearing from the city. The Central Council 
of Social Agencies of Seattle interested itself in 
the project, and this winter the Hotel Liberty has 
an appropriation of $2000 from the county. A 
Hotel de Gink, to be operated on similar princi- 
ples, has recently been opened in New York. 
States and cities and private foundations have 
instituted other emergency measures for supplying 
temporary shelter which may affect unemploy- 
ment. But these again are not designed for the 
unemployed, but rather for those who for some 
definite reason or other are temporarily or perma- 
nently unfit not only for work but for society. 
Vagrant farms and penal or inebriate colonies are 
not to be quoted even among emergency measures 
as remedies for unemployment, although it is 
true enough that the unemployed may easily 
drift into them. Once in a while, however, the 
principle of operation of one of these farms for 
‘‘down and outs’”’ may be so broad as to make it 
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have a bearing upon unemployed men needing 
a temporary lift. One of these is the municipal 
farm of San Diego, supported by an annual 
appropriation of $16,000. It covers 6000 acres 
and can accommodate thirty men in comfort and 
decency. Anybody that applies is taken in, 
provided there is room, no records are kept, and 
the main requirement is simply that everybody 
shall contribute his share of the work. The 
“rounder”? and the unemployed man are on 
exactly the same footing. Each man is kept ten 
days and then dismissed. He is given time, in 
short, to recover himself physically and to regain 
his courage. The work is new, and still in process 
of organization in various ways. Such experi- 
ments do not make any distinction between the 
helplessness due to unemployment and that due 
to very different causes. They are merged in the 
general problem of emergency relief. However, 
such experiments are few. The idea of diverting 
unemployed and underemployed men and women 
to the land undoubtedly offers a fertile field for 
experiment. But at present those that benefit 
by ‘‘back to the land”’ schemes usually qualify 
for them quite specifically, by a court sentence, 
or by inebriety for instance. Here and there, 
but not often, the foundation principle of a private 
“farm’’ suggests the breadth of application of the 
San Diego Farm. There is, for instance, one in 
New Jersey maintained by a philanthropist, at 
which no questions are asked upon entrance, and 
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in which there is just one rule—that a man shall 
improve while he is there. 

Such then have been the nature and extent of 
efforts made in America to provide work and 
shelter in emergencies. There have been besides 
these a number of miscellaneous measures specifi- 
cally designed for the relief of unemployment. 
Among these is the bread-line temporarily main- 
tained by a newspaper in New York City in the 
winter of 1913-14, and recently opened for 
I9I4-15. Sixty thousand loaves of bread were 
distributed in two months. Those that saw the 
men, women, and children in that line needed no 
further proof that unemployment was the cause of 
most of the tragic need there shown. In Chicago 
the McDowell bread-line made the same revela- 
tion, and was a not unimportant factor in bringing 
about the Chicago Commission on Unemploy- 
ment. Within three months of one year over 
12,000 were helped in the bread-line, almost all 
of them unemployed men. Some of them were 
given sufficient clothing to go to work in the ice 
fields. 

In the winter of 1913-14 Chicago maintained 
a municipal grocery store, not intended to be 
permanent but merely to bridge over a precarious 
period. It sold goods at cost, to unemployed 
persons only. It does not seem to have been 
successful, the average daily sale having been only 
$9.11. The reason.for this may have been the 
difficulty in maintaining a rigid system of investi- 
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gating customers as to actual unemployment. 
The experiment is, however, very significant as 
showing municipal cognizance of unemployment 
as a distinct community problem if not an in- 
dustrial one. 


The above illustrate the emergency measures 
already definitely tried in America. A year ago 
they would have formed a complete history of our 
methods or projects for relief. But now that the 
war has caught up America’s unemployment 
problem, hitherto almost unrecognized, has clari- 
fied its outlines, crystallized its significances, and 
brought its menace sharply home, America is 
writing an additional chapter into its history of 
unemployment measures. It shows two tenden- 
cies—first a definite increase in immediate prac- 
tical adjustments and devices, and secondly an 
organized interest on the part of citizens and 
organizations official, semi-official, or private in 
the unemployment situation in the locality they 
represent, and often also in unemployment as an 
industrial problem of national scope. From all 
the suggestions of remedy produced by this crisis, 
there cannot help resulting not only a better under- 
standing of unemployment as an industrial and 
social as well as a relief problem, but also more 
stable, reasoned, and scientific ways of dealing 
with it. 

The most significant thing in the emergency 
measures of the present time is the realization 
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they show that work does not exist but must be 
made. On the part of cities, the first spontaneous 
impulse toward retrenchment has been reversed 
by a movement to open up public works and to 
make what financial adjustments are necessary 
in the way of issuing bonds, negotiating loans, or 
transferring funds in order to do so. The opening 
up of public works with distinct reference to sup- 
plying work for the unemployed is undoubtedly a 
matter needing careful administration, and differ- 
ent methods in different communities. Each city’s 
credit, for instance, is certainly an individual situa- 
tion. The need of repairs and of permanent im- 
provements is, again, a varying equation in different 
places. But it is hard to see why public work 
done by the unemployed needs to cost more, or to 
be less well done, than when in the regular course 
of the city’s routine; and why the same discrimi- 
nation as to employable and unemployable work- 
men cannot be exercised in this case as it nor- 
mally is in any other. The care of the destitute 
' unemployable is, as this study has maintained 
from the beginning, a separate matter; and fail- 
ure to keep it so will lead to confusion wherever 
it occurs. 

The fact that stands out is that cities all over 
the country, the old and conservative as well as 
those newer and more friendly to experiment, 
are turning their governmental functions to the 
remedying of the present employment. 

Behind these movements there is in many cases 
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marked courage and conviction on the part of 
mayors and other officials. When, in order to 
meet unemployment, a mayor insists that the 
city shall borrow and pay by taxation, and shall 
authorize the use of sinking funds for the pur- 
chase of new bonds, he has often a hot fight to 
face in council. The mayor of one of our largest 
cities, upon the laying off of some 450 repair men 
in one day, went at once to the council and asked 
for an appropriation of $50,000 to employ them, 
steadily meeting every objection with the calm 
statement: ‘‘Every consideration of public policy 
demands that the money should be provided.” 
Later the same mayor pressed for a permanent 
loan of $11,300,000, over $4,000,000 of it to be 
wmmediately available for public works. This 
was sometime ago. It must be added, however, 
that though the city has appropriated $50,000 for 
relief, it is still debating as to just how much 
money it has that could be used for providing 
public works for the unemployed. A conviction 
of responsibility is not peculiar to the powerful 
cities; from a small middle Western city comes 
word of another mayor staunch in his realization 
of the necessity for immediate action. When 
reminded that even if the loan he sought for 
immediate public improvements could be negoti- 
ated it would be illegal to expend public money 
not already appropriated, he simply maintained 
“The way to resume is to resume.’”’ In working 
out their financial situation to meet the present 
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need, the cities show a striking individuality and 
independence of their neighbors’ policies. In one, 
the city manager plans to sell $100,000 in 534 
per cent. bonds over the counter, the proceeds to 
be used in waterworks’ extension, and the bonds 
to be offered directly to small investors in amounts 
of $25, $50, and $100. In another, the mayor is 
drafting a piece of emergency legislation to present 
to the next legislature, providing for an appropria- 
tion of $250,000 for the reclamation of swamp 
lands, the work to be done by the unemployed. 
Another is submitting a $75,000 emergency bond 
issue to provide for protection against landslides 
and for other city work. A number are pressing 
upon councils the levying of an extra half-mill 
tax to provide funds for instituting public works 
for the unemployed. Not an unimportant ele- 
ment in the situation is the fact that in all the 
cases cited, and others, the work itself seems to 
be in no sense artificial; the plan simply acts 
to make necessary work coincide with the present 
need. In one case at least the appropriation 
for public work for the unemployed was expressly 
guarded by the condition that the improvements 
must be permanent. 

In several cities, at least, civil service heads 
are planning to keep all their street men on their 
lists, and to carry on into the winter so long as 
the weather will permit, work that is usually 
arbitrarily stopped at the end of the summer 
season. In one city the secretary of. the civil 
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service board has started an “eligible list’ of 
men with families. Only those with families are 
to be hired, and no one is to be employed steadily 
throughout the winter. This general rule is 
being followed in a number of places. 

In a few cases cities have, as a preliminary to 
the proposed opening of public works set out to 
secure a census of their unemployed, by means of 
a registration office and through the mail. “ The 
object is to secure not only the number of the 
unemployed, but a statement of their trades, 
their capabilities, the number of their dependents, 
and, it must be admitted, a guarantee that they 
are residents. For the purpose of making a 
survey of all the possibilities of work both public 
and private, and other provision for the un- 
employed, in a number of cities official bodies 
are conferring with the heads of various public 
and semi-public departments and companies and 
with labor leaders. In one city, for instance, the 
city has appointed a joint committee of five from 
each chamber of the city council to confer with 
the charitable organizations of the city and to 
organize a conference which one hundred repre- 
sentative citizens are invited to attend. In a 
Southern city the city council in special session 
has named a committee to “inquire into the 
existing facilities both private and municipal 
and to devise ways of meeting the situation.” 
All these arrangements for getting information 
are hopeful because they admit the need of 
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information. In one large seaport city an official 
proposes the use of the police in the routine 
reporting of the employment conditions in their 
precincts. In a large inland city an employment 
expert, again, urges the use of police stations as 
employment bureaus and submits that the experi- 
ment would “socialize the police.” Our sole 
experiment in the use of the police as agents to 
ascertain the amount of unemployment was not 
a fortunate one, and the American interpretation 
of police power and personnel would have to be 
greatly changed in order that any such use of it 
could be profitably made. But this does not alter 
the significance of the intention that appears in 
these suggestions. In general, the attitude of many 
American cities in dealing with the unemployment 
now present and impending marks an epoch in the 
very slow development of a general understanding 
of unemployment. 

The war period has brought forth a number of 
adjustments within industries. These, as they 
have been put into practice, have been not so 
much policies as short cuts to one end—avoiding 
turning off men at a time when unemployment is 
already critical. Instead of definitely laying off a 
considerable part of their force, some industries 
have instituted a shorter working day and a wage 
reduction for all; others have kept their full force 
and are working their plants every a week; 
others have instituted a working week of from 
2% to 5 days instead of 6; others are working two 
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shifts, a half day each. These attempts within 
individual industries to maintain an employment 
level are important in the evidence they give of 
an assumption of responsibility for planning work 
with reference to standards of employment. Such 
expedients as short time, while very effective in a 
general crisis, are of course purely emergency 
measures and can hardly be accepted as per- 
manent possibilities of remedy, if they are to be 
arbitrarily exercised. 

An interesting attempt to create work is under 
way among business men in a western city. They 
have formed an Employment Company, to create 
work, chiefly in street grading, and to distribute 
it through the city employment bureau. Any 
profits are to be contributed to the city charities 
for relief work, and any losses are to be borne by 
the company. In one city where the mayor is 
supervising city contracts with a view to finding 
work for the unemployed a Committee of the 
Chamber of Commerce has undertaken the same 
work with reference to private contracts. 

In a few instances loan funds are in operation. 
In one city there is a fund of $25,000 from which 
any man can borrow who can give proof of having 
been employed in the city during the preceding 
year. A loan fund for the unemployed is a recent 
emergency measure tried by the Business Men’s 
Association of a New England city. The money 
has been raised by pledges. The idea is not a 
purely charitable one, but is a proposition to tide 
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deserving men over a period of unemployment 
resulting from business depression, under condi- 
tions involving no appeal to charity. Every 
appeal for a loan is investigated, and referred to 
a committee. The man gives his note and is to 
pay the money back when he secures employment. 
In a Southern city, there has just been projected 
a ‘Salaried Employees’ Loan Association” the 
members of which are pledged to contribute to a 
loan fund for worthy unemployed residents. 

A few of the larger unions, notably the typo- 
graphical and the cigarmakers regularly pay 
unemployment or traveller’s benefits. But quite 
aside from this organized relief system, a number of 
unions have in the present crisis proposed various 
measures: In the effort to maintain work, they 
have asked their members not to insist upon 
working full time, and to accept wage reductions 
for the sake of keeping greater numbers at work. 
Several local unions in connection with their relief 
work are requiring all their steadily employed 
men to take one day off every month, that day’s 
work to be given to the unemployed. “The 
unions of the city will take care of their members 
if the general public will relieve the unorganized,”’ 
said the President of the Building Trades Council 
in Milwaukee recently. This Council recom- 
mended that every union establish a commissary 
where the necessities of life could be secured by 
its members. With a like object the Milwaukee 
Trades Council calls for the appropriation of city 
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and county funds to provide buildings where 
vegetables and perishable goods bought in car- 
loads may be stored and sold at the lowest pos- 
sible price. The activities of labor unions in 
looking after their own unemployed are not 
new and recent, although their efforts of the 
present are in one sense distinctly emergency 
measures. But they suggest a more organized 
attitude on the part of union labor toward the 
general problem of unemployment than has ever 
before been evidenced in the country, and are 
significant in showing the power and facilities of 
trade unions to administer remedial measures. 

These measures merely illustrate the present 
tendency to devise remedies and to furnish imme- 
diate relief. These and other measures now being 
proposed have hardly as yet been tried. Cer- 
tainly they have not been proved. But they are 
very significant in showing the state of public 
opinion prevailing among many different seelie 
of citizens. 

A great many of the emergency measures pro- 
posed or under way now have been due directly 
or indirectly to the trade unions, acting both 
locally and collectively. In some instances it 
was they that questioned a city’s retrenchment 
policy and set the tide the other way. They 
have urgently addressed public officials, members 
of common councils, county boards, etc., asking 
for immediate action, pointing out the need of 
work, not of charity, and presenting their registra- 
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tion of the unemployed to back their statements 
of the situation. They have conferred with 
commissioners and governors and comptrollers, 
and have demanded of the public a general and 
popular movement to meet the present crisis, 
“something like the plan of the Sane Fourth 
Commission,’’ to use the definition of the Mil- 
waukee Trades Council. They have organized 
mass meetings and arranged conferences with 
different civic organizations. And in at least 
one city they have ascertained the number of 
unemployed men that had formerly worked for 
city contractors, have demanded a statement 
of the number of contracts held up, and have 
thus been able to carry on their campaign on 
the basis of facts. They have suggested to 
private industries methods of maintaining and 
regularizing employment, such as the shortening 
of working hours, short weeks, etc., and the 
suggestions have sometimes been adopted. 

There are throughout the country a number of 
special committees or organizations giving especial 
attention to the present unemployment. Signifi- 
cant among bodies especially created for this 
purpose are the New York Committee on Un- 
employment, appointed by the Mayor, consisting 
of nearly one hundred representative citizens and 
students of social and labor problems, and charged 
with the task of devising practicable means 
of creating work and administering relief. The 
Chicago Commission or ‘‘Mayor’s Commission 
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on Unemployment” was, unlike the New York 
Committee, established by law, is of longer stand- 
ing, and issued its first report in March, 1914. 
Chicago now has also a Municipal Market Com- 
mission which has already issued preliminary rec- 
ommendations. A number of other cities in the 
country have unemployment committees or com- 
missions at work. Sometimes these are appointed 
by the mayors as in New York and Chicago; 
sometimes they are joint committees of various 
charitable and civic organizations, including some- 
times the council; sometimes they are citizens’ 
committees entirely; sometimes they are sub- 
committees in chambers of commerce. 

The following letter, sent out by the Board of 
Commerce in one city to all industries employing 
more than one hundred men, well illustrates the 
possibilities open to such organizations in the 
effort to deal with unemployment. 


The Board of Commerce of the city having within 
its membership, among others, representatives of 
practically every large manufacturing company in 
the city, believes that some plan should be undertaken 
by a committee of its members to at least partially 
solve the problem of the unemployed in our city. 

It will probably be admitted, by all who have con- 
sidered the question, that any plan consisting solely 
in giving aid, or even in loaning money, would be 
impracticable, if for no other reason than because of 
the amount required to materially assist the large 
number of unemployed. Any plan involving direct 
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aid only, is also open to numerous objections that 
readily occur to anyone giving thought to this sub- 
ject. The fact is that no form of assistance is so 
beneficial or so far reaching as furnishing opportunities 
for work. The solution of the problem must be under- 
taken by organized industry, and not by charity 
under any name or form. 

Should a fund of even $100,000 be distributed, 
either in the form of gifts or loans, it would be of small 
benefit compared with the benefits arising from, say, 
one-quarter of the unemployed being given employ- 
ment at an average wage of $12.00 per week. Such 
employment would result in the distribution, each 
month, of a very much larger sum in wages. 

It is the desire of this committee that the various 
employers of labor, represented by membership in the 
Board of Commerce, should give, through one of 
their own executives, extraordinary and unusual 
attention to their own labor problems. It may be 
tuat, when such attention is given, a partial solu- 
tion of the difficulty may be found in the employment 
of a large number of men fewer hours, rather than a 
small number of men longer hours; or in the employ- 
ment of more men than already employed by giving 
work to some employees one week, for illustration, 
and to other employees the following week, where the 
nature of the work permits this to be done. It may 
be that! contemplated extensions of plant can be under- 
taken at this period, when the work can probably be 
more economically done, or that an added volume of 
business can be taken on for a smaller margin of profit, 
or even at cost, in order to give employment. It may 
be that the various purchasing departments can buy 
more supplies, material, and products made in the 
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city, thus giving additional employment to working 
men in the city. 

Many companies will be able to evolve some definite 
plan of a helpful character for the benefit of their 
own unemployed. 

In some instances, perhaps, the employer has no 
solution of the problem, and the company is unable 
to do anything more than is now being done for its 
own unemployed. In that event, the committee 
believes that it would be beneficial, if the executive 
of such company having direct charge, will make an 
investigation of the individual wants of its idle 
employees, and will give a letter to such men as request 
it, stating that the individual has been an employee 
of the company, has been out of work for a stated 
time, that the company is unable to do anything for 
him, but believes that his circumstances now entitle 
him to assistance. The employee can then go to the 
committeee at its headquarters in the Board of Com- 
merce, with such a letter and his name will be regis- 
tered, and he will be furnished with a card stating 
that he is a resident, is now out of work, and, in the 
opinion of the company formerly employing him is 
entitled to assistance. 

The committee may be able to assist him in finding 
employment either with some other company or in 
some public work. It is probably true that other 
employers of labor—the condition of whose industry 
warrants a larger number of men being employed than 
now employed—would prefer to employ such a man 
than to add to their force from those who apply for 
employment without such a recommendation. 

The committee desires to emphasize the necessity of 
the labor situation in each particular institution receiv- 
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ing the personal attention of some executive of that 
institution, because it is apparent that this plan of 
mutual help will be of small benefit to anyone unless 
each company does its best, and unless the circum- 
stances of each employee given a letter is ascertained 
by enquiry conducted by his own employer. 

It may be that there will arise out of this plan 
some necessity of giving direct assistance. If such 
cases arise, the committee, after considering the 
circumstance in each case, may confer with one of 
the organizations already in existence to do this 
work, or it may be that the committee will be called 
upon to give direct assistance in some cases, and if 
so, arrangements will be made for some assistance 
of this nature. 

The employee receiving a letter should, in so far as 
possible, be identified by his own signature accom- 
panying the letter. 

The success of the plan will, of course, depend 
largely upon the nature and extent of the codpera- 
tion of the employers of labor, and it is hoped that 
whenever any employee is recommended to the assist- 
ance of others, careful enquiry into his wants will be 
made by the executive of the company having the 
matter in charge. 


All these various committees are rendering 
valuable service in three ways: in educating public 
opinion; in stimulating official bodies to action; 
in initiating enterprises themselves. Their efforts 
are stimulating a better conception of the nature 
of unemployment as an industrial as well as a 
social problem, and have produced the kind of 
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comprehension in which a preventive policy finds 
a hopefully fertile soil. 

For the concerted public action and the legisla- 
tion necessary for any remedial policy, there is 
not yet a sufficient backing of public information 
concerning unemployment. The recent investiga- 
tions of the Commission on Industrial Relations 
are an example of the kind of study of existing 
conditions that must be made in order to-obtain 
a basis for intelligent action. The Commission 
held hearings during the last year in twelve 
industrial centers, from New York to San Fran- 
cisco, and heard over five hundred witnesses, 
representing all shades of opinion, and composed 
of employers, working men, public officials, and 
citizens. Every witness who discussed the ques- 
tion of unemployment regarded it as one of the 
most important problems with which this country 
-must deal. The testimony showed the extremely 
fluctuating and casual nature of the work of such 
groups of men as longshoremen, harvest hands, 
lumber-camp workers, men in the packing industry, 
and workers in the clothing trades, and brought 
out the imperative need for organizing the labor 
market on a modern business basis, in order to 
adjust the supply and demand of labor, and 
reduce idleness to a minimum. The Commission 
made a study of employment agencies, to find out 
the character of their work and the methods of 
reorganization necessary to put them on an 
efficient basis. The recommendations of the 
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Commission, soon to be published, should give 
direction to public interest for the relief of un- 
employment. 

Other instances of Federal interest, and of rec- 
ognition of the need for emergency measures at 
the present time are the establishment of employ- 
ment bureaus for honorably discharged soldiers, 
under the auspices of the War Department, and 
the opening of immigration stations, as at Ellis 
Island, for the housing of the unemployed. But 
the vast possibilities of drawing off the unem- 
ployed in various sections of the country by road 
work and other urgent Federal projects are as yet 
undeveloped. 

From this statement it 1s clear that American 
remedies for unemployment have up to this time 
consisted of emergency measures conceived and 
operated to meet the most obvious and most dangerous 
effects of unemployment, and having little or no 
influence over its causes. In addition to measures 
designed to remove such causes of unemployment 
as seasonal and casual work, lack of industrial 
training, etc., 1t 1s probable that there will always 
be necessary certain emergency measures. With 
the exception of unemployment benefits paid by a 
very few unions, America has no such provisions 
whatever. The working out of both fundamental 
remedies and of methods of dealing with inevitable 
emergencies 1s the foremost industrial problem of 
this country. 


But in the present crisis, the problem of unemploy- 
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ment here cannot be dealt with on a long-time basis. 
There is a general and urgent need not merely for 
adjustment, but for relief. Hundreds of thousands 
of unemployed men and women are in desperate 
need of food, lodging, and work. They must be 
supplied or made, by whatever emergency operations, 
whatever sacrifice of routine procedure, are necessary. 
There 1s no time, for instance, to wait until legisla- 
tures pass bills permitting or compelling cities to 
build municipal lodging-houses; emergency lodging- 
houses must be fitted up at once in buildings that 
already exist. The problem of supplying work, food, 
and shelter to unemployed men and women willing 
to work directly confronts communities, industries, 
and governmental bodies. There is needed in every 
community a commission or central committee to 
correlate and standardize and hasten the work of 
these three forces, without too much committee routine 
and subservience to existing organized philanthropies. 


CHAPTER XIII 
UNEMPLOYMENT INSURANCE 


N unemployment, as in sickness, accident, death, 
fire, and all the other hazards of life, an attempt 

has long been made to devise some system of 
insurance that would distribute over a long period 
of months or years the loss that is concentrated 
at some particular point, or that falls most heavily 
upon some particular trade or group of workmen. 
Individual efforts to save a fund to meet such a 
crisis, which have always been inadequate, es- 
pecially for long periods, have been in a number 
of countries supplemented by the collective efforts 
of trade unions and friendly societies, and later 
by assistance from the community. Even those 
who hold the individual responsible for his own 
welfare know that when men or women cannot 
obtain work where they are, and cannot get to 
where it may be waiting for them, it is the com- 
munity that must, in the end, help them to keep 
alive or must bury them, if they freeze or starve. 
The community’s participation in assistance 
against unemployment, in the form of unemploy- 
ment insurance, has been put into operation on two 
different principles—voluntary and compulsory. 
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In the former, the state makes a contribution of a 
certain percentage to funds for unemployment 
benefits voluntarily set aside by workmen, either 
as individuals or as members of a trade union. 
In the latter, the payment of the premiums toward 
an unemployment fund is made obligatory upon 
all workmen and employers in certain trades. 
As in voluntary insurance, the state contributes 
a certain percentage of the fund so raised. The 
first plan is generally known as the Ghent system, 
because it first attracted general attention by its 
successful working in that city. The second 
plan is that recently put into operation in Great 
Britain. 

Until 1900, the city of Ghent was in the position 
in which most cities are still—with a considerable 
degree of unemployment, helped by only the 
municipal, trade, or philanthropic employment 
bureaus in operation, with no means of financial 
assistance to the unemployed except very small 
trade-union benefits and philanthropic contri- 
butions, and with the city’s charities and labor 
colonies as the last resource. Under these condi- 
tions, investigations were made by Ghent and 
other Belgian cities in the effort to devise some 
joint plan against unemployment. In December, 
1898, the city council of Ghent appointed a com- 
mittee, composed of six city officials, six manu- 
facturers, six workmen, and five economists, to 
work out some effective means of relief. The 
committee recommended a system by which the 
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city should pay a subsidy, consisting of 60 per cent. 
of the amount paid out in unemployment benefits 
both to unions which paid unemployment insur- 
ance to their members, and also, in order to provide 
for workmen not members of unions, to workmen 
making similar payments to a savings fund to be 
established for that purpose. In other words, 
if a workman insured himself against unemploy- 
ment either by paying dues to his union toward 
unemployment benefits or by putting deposits in a 
savings fund, the city would make a contribution 
toward his provision. The opportunities were 
open to all trades equally. The work was begun 
in 1901, with a fund of $1930 voted by the council 
for the first year. The subsidy was never to 
amount to over one franc a day to any one person, 
or 50 francs in the course of a year. Later this 
limit was extended to 60 francs; and a provision 
was added that a person who had drawn the full 
benefit one year might not claim benefits for the 
following two years. In the twelve years during 
which the plan has been in actual operation the 
number of insured workmen has doubled; at 
present about 20,000 men and women workers are 
insured—substantially the entire working force of 
the city. Unemployment among trade-union mem- 
bers fell from 27 per thousand in 1900 to from 12 to 
16 in 1913, and the number of recipients of public 
aid has been reduced about one-half—from nearly 
6000 to slightly over 3000. About $200,000 has 
been paid out in benefits during these twelve years. 
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This system is administered through the munici- 
pal labor exchange, in the management of which 
the unions and the employers have equal repre- 
sentation. Any workman desiring to claim the 
benefit reports at the labor exchange that he is un- 
employed, and it endeavors to find work for him; 
not until he has failed to obtain work through 
it is he eligible for the benefit. 

Certain features of the Ghent system have led to 
its adoption in many other places. The trade 
unions form an easy means of grouping those 
that claim assistance and of checking the validity 
of the claim. The system is, of course, favored 
by unionists, as it tends to strengthen their 
position. It has been adopted in various forms, 
in practically all the cities and some of the 
provinces of Belgium, in 25 cities in Holland, 20 in 
France, 10 in Germany, 3 in Italy, and 2 in Switzer- 
land. A similar principle underlies the Belgian 
national provision for unemployment begun in 
1908 by the appropriation of 200,000 francs for 
contributions to the unemployment and savings 
funds established by the communes, and also the 
French, Danish, and Norwegian national unem- 
ployment insurance system. In Sweden a law 
based on the same general principle is being pre- 
pared by a commission. 

France was the first country to adopt as a 
national measure the Ghent system of contributing 
to provisions for voluntary unemployment insur- 
ance. The movement for trade-union insurance 
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against unemployment developed so slowly in 
France that after several investigations had been 
made, the superior council of labor appointed a 
permanent committee in 1902 to determine what 
part the state should play in maintaining such 
funds. The committee, after a year’s study, 
recommended that local funds should receive 
contributions from the municipalities in which they 
were located, and also from incorporated bodies, 
such as councils, chambers of commerce, and 
employers’ associations, and that funds of more 
than local scope, to which workmen of an entire 
district or Department belonged, should be 
assisted by the Department or by the state. “In 
a general way,” the recommendation reads, ‘the 
superior council of labor is of the opinion that 
the state should intervene in behalf of the creation 
and development of institutions for the relief of 
unemployment either by means of subvention or 
by other methods.” In 1905 an appropriation 
of 110,000 francs was made for subsidies to funds 
whose members belonged to the same or similar 
trades, whether such funds were founded by 
trade unions, mutual aid associations, or other 
societies. The law granting the subsidy contains 
the interesting provision that each fund receiving 
a subsidy must provide the free service of an 
employment exchange to unemployed persons. 
In cities with over 20,000 inhabitants, separate 
funds were to be organized for separate trades; 
only in the smaller cities (under 20,000) could 
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members of various trades unite in forming one 
fund. This provision has been changed to allow 
the formation of one fund for several trades in 
cities with 50,000 inhabitants. The commission 
believed that societies organized on trade lines 
rather than on charitable lines would be more able 
to control wisely the giving of relief, and that 
under the administration of such societies the risks 
would be more easily defined. Local organizations 
are entitled to receive 20 per cent. of their pay- 
ments, and federated organizations, representing 
three or more Departments, receive 30 per cent. 
The state now grants an annual subsidy of 100,000 
francs for its contribution to these funds. The 
number of insured workmen has risen from 33,682 
in 1905 to 49,595 in 1912, and 51 towns and 12 
Departments now provide subsidies for unemploy- 
ment insurance funds. The full amount appropri- 
ated for this purpose by the state and by the local 
authorities has never been used; about half of the 
national subsidy has not been called for. The 
idea of unemployment insurance has not appealed 
to French workmen as forcibly as to Belgian or 
Norwegian, and only seven-tenths of one per cent. 
in 1000 of the workmen in industry and commerce 
are so insured. 

A similar plan, following the general lines of 
the Ghent system, was put into operation in 
Norway through the unions, in 1906. It provided 
for the payment by the state to recognized unem- 
ployment funds of a subsidy amounting to one- 
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fourth, since altered to one-third, of the annual ex- 
penditure of the fund for unemployment benefits; 
two-thirds of the amount thus paid by the state is 
assessed against the commune in which the bene- 
ficiaries last resided for six consecutive months at 
any time during the preceding five years. Only 
benefits paid to citizens of Norway or to persons 
who have resided in Norway may thus be repaid to 
the societies. An unemployment fund must admit 
workmen at the same trade, even though they are 
not members of the union; but the union may 
charge them Io to 15 per cent. of the amount of 
dues as their share of the cost of administration. 
The unemployment fund is kept entirely sep- 
arate from the union treasury; and is used 
only for unemployment benefits. The remarkable 
strength of organized labor in Norway and the 
national system of communal employment offices 
have contributed materially to the successful 
operation of this unemployment insurance law. 
Unorganized workmen, however, have not parti- 
cipated in the benefits under this law, and are still 
unprotected against unemployment; and only 
27,000, or about one-half of the union members, 
are so insured. 

Each unemployment fund makes the necessary 
payments of benefits to its members, and is re- 
imbursed by the state for one-third of the amount. 
Two-thirds of the state contribution is repaid 
to the state by the communes. The associations 
are required to render accounts regularly to the 
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local authorities, who in turn report to the central 
supervising bureau. The amount of benefits 
paid in 1912 was $39,091. 

A similar law was also put into effect in Den- 
mark in 1907; it provided that a commune that 
made direct cash contributions to a fund for the 
resident poor might be reimbursed by the state 
for one-third of the amount so paid out. In 
Copenhagen in 1904-5, at about the time the law 
was passed, 1409 persons had been paid unemploy- 
ment benefits by the city. Trade unions in 
Denmark have actively aided their unemployed 
members for many years by special funds for unem- 
ployment relief, traveling funds, etc. In 1907 a 
national law was passed providing for state aid 
to unemployment societies, which were defined 
as societies of workmen engaged in similar oc- 
cupations; the society can have no other purpose. 
Membership in these societies is limited to paid 
workmen whose economic condition entitles them 
to receive state aid under the sickness insurance 
act. Any qualified workmen, however, can be 
admitted to these unemployment societies. .This 
provision takes the administration of benefits out 
of the hands of unions. A society receives from 
the state one-half of its total income. The 1907 
law also provided for additional state contributions 
equivalent to the amount contributed by the 
commune, but in 1914 the state’s contribution 
was restricted to one-half; and the commune in 
which a recipient of benefit lives may contribute 
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to the payment of his dues to the society, but not 
in excess of one-sixth of his dues—in recognition of 
the fact that it is better for the commune to help 
him to continue to be a participating member 
than to have him become dependent upon it for 
relief. No aid is given until the workman has been 
a member for one year. He is entitled to receive 
aid for seventy days in a year; but a member who 
has received the maximum aid for three years is 
given no further aid until he has been a paying 
member for another year. Fifty-two trade unions 
representing 120,300 workmen, or about 60 per 
cent. of the country’s wage-earners, have estab- 
lished unemployment societies, separate from 
the unions, according to this law. One fund for 
non-union workmen has a membership of 613. 
Denmark is the one country in which unskilled 
and casual labor have been reached by unemploy- 
ment insurance measures. 39,000 of such work- 
men have been organized into an unskilled laborers’ 
union. The dues for unemployment insurance in 
this union amount to $2.75 a year, and the benefits 
to from 27 cents to 40 cents a day for 70 days. 
Unskilled women workers have also formed an 
independent union with 3000 members. Their 
premium is $1.40 a year, and their benefit 27 cents 
a day for 50 days. Benefits paid in 1912 amounted 
to $459,810, of which the workmen paid 53.8 per 
cent., the state 31.9 per cent., and the communes 
14.3. per cent. 

The societies are supervised by an inspector of 
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unemployment. The absence of a system of 
labor bureaus hampered the work of these societies; 
and the employment bureaus maintained by trade 
unions were finally transferred to the employment 
societies organized in the same trades. The 
good results of this law are due partly to the fact 
that Danish workmen already knew the value 
of similar provisions in the sickness-insurance act. 

Germany, notwithstanding considerable, agita- 
tion, has as yet made no national provision for 
unemployment insurance. Some trades unions, 
especially among the book printers, maintain 
unemployment benefits, and certain cities, follow- 
ing the general plan of the Ghent system, subsidize 
them in various ways. Berlin, Freiburg im Baden, 
Offenbach, Stuttgart, and Feuerbach contribute 
both to the funds of industrial societies and to those 
of individuals. Erlangen, Schwaebisch-Gmtnd, 
Mannheim, and a number of cities in Alsace- 
Lorraine pay them only to industrial societies. 
Cologne, Kaiserslautern, and Schwaebisch-Gmtind 
also pay what are called public voluntary un- 
employment insurance funds. 

Holland provided in 1912 for the payment of a 
subsidy to aid unemployment funds, and several 
cantons in Switzerland make contributions, vary- 
ing from 40 to 60 per cent., to workmen’s unem- 
ployment benefit funds. 

Certain features are common to all these forms 
of the Ghent system. They usually provide 
that a member may not draw benefits till he has 
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paid premiums for a certain time, until he has been 
unemployed for a number of days, usually a 
week, and unless he is not able to obtain other 
work; some systems disqualify him for refusing 
work outside his own trade. The amount of 
premium the workman must pay differs, as does 
the amount of the state’s contribution, and the 
number of days in one year for which benefit may 
be received is carefully stated. 

The Ghent system has both defenders and 
critics. Its supporters point to the ease with which 
it can be administered through existing agencies, 
to the fact that claims go through the hands of 
officials cognizant of all features of the labor market 
in the trade in which the applicant works, and to 
the encouragement of individual thrift and initi- 
ative that results from the system of helping only 
those who are willing to help themselves. Its 
critics maintain that it helps only those who are 
able to help themselves, and that it leaves unaided 
those who most need assistance; and they are 
inclined to consider the reduction in the number 
of unemployed as due, not to the insurance fea- 
tures of the plan, but rather to the establishment of 
labor exchanges to provide men with work. The 
situation in France shows the real rock on which 
unemployment insurance founders: the necessity 
for an extensive system of efficient labor agencies 
to make the law a success. Furthermore, these 
laws have at no time provided satisfactorily for 
non-union men; even those systems that contain 
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provisions for subsidizing these workmen as 
individuals, or for admitting them to unemploy- 
ment societies, have failed to attract non-union 
men to any proportionate extent. The Ghent 
system works best in a country where labor 
organization has been greatly developed—such as 
Denmark, where even unskilled men and women 
are partly organized. It can be operated success- 
fully only by means of codperation, which, in 
turn, depends on confidence and trust—and 
also on experience. In Denmark workmen had 
had twenty years of experience with sickness 
insurance. 

The provisions and workings of the British 
unemployment insurance act are here described 
in some detail, since it constitutes by far the most 
considerable experiment of this nature ever under- 
taken. The description of the act is mainly as 
given in the blue book containing the First Report 
of the Proceedings under the Act. 

The history of unemployment in England is 
known to all students of economics—and, indeed, 
to all readers of the press. For years a slackening 
in industry had been apparent, which had resulted 
in an increasing amount of unemployment and 
consequently in a corresponding increase in the 
number of those who, being constantly under- 
nourished and depressed, became less and _ less 
capable of being employed. To cope with the 
needs of the unemployed, the Unemployed Work- 
men Act was passed, under which relief works of 
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various kinds were begun by local governments 
throughout the United Kingdom. These public 
works had a rather unsatisfactory result; the 
work usually cost more than if it had been done 
in the regular course of trade, and the men for 
whose relief it was specially designed—the work- 
man “ordinarily in employment, temporarily 
unemployed’’—did not get it. It was almost 
monopolized by the casual laborer, whose situation 
it only emphasized. The Poor Law Commission, 
in its report in 1909, admitted frankly the failure 
of previous attempts to meet the situation and 
recommended a system of unemployment insur- 
ance, to which the state was to contribute, and 
which was to be administered through trade 
unions, after the plan in operation in Ghent. 
The result was the enactment of a compulsory 
unemployment insurance act, covering seven 
trades, and the extension of the labor exchanges 
to cover the entire country. 

The National Insurance Act was passed in 
December, 1911, and went into effect on July 
15, 1912. The trades in which insurance is com- 
pulsory are: building, construction of works, ship- 
building, engineering, construction of vehicles, 
iron founding, and saw-milling in connection with 
or of a kind usually done in connection with one 
of the other insured trades. The reason for 
choosing these particular trades is twofold: they 
are subject to periods of unemployment, and yet 
the wages paid in them are high enough to enable 
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the men to pay the premiums. In shipbuilding, 
engineering, and the metal trades the amount of 
unemployment in 1909 was 13 per cent. In these 
trades both employers and workmen pay com- 
pulsory contributions at the rate of 2% d. for 
each period of employment up to one week (with 
reduced rates for workmen below eighteen and for 
periods of employment of two days or less), and 
the state contributes to the fund one-third, of the 
total receipts from employers and workmen. The 
contributions are collected in the form of stamps, 
on sale at post-offices, which the employer af- 
fixes to the workman’s unemployment card or 
book. He puts on a stamp of the value of their 
joint contribution and deducts the workman’s 
share from his wages. During a period of employ- 
ment the employer keeps the workman’s book, but 
must return it, without any marks, when the work- 
man leaves his employ. 

The benefit provided by the plan is an allowance 
of 7 s. for each week of unemployment after the first 
week—the ‘‘ waiting week,’’ as it is called—up toa 
maximum of fifteen weeks in any twelve months, 
and subject to the further limit that no workman 
can have more than one week’s benefit for every 
five full contributions paid by him. No benefit 
is paid to persons under seventeen years of age, 
and a reduced benefit is paid to workmen between 
seventeen and eighteen. The benefits are payable 
in two ways: either to the individual workman 
through a labor exchange, or other local office of 
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the fund, or, under certain provisions, to the associ- 
ation of which the workman is a member. Tobe 
entitled to receive the benefit, the workman must 
prove that he has been employed as a workman in 
an insured trade in each of not less than twenty- 
seven separate calendar weeks in the preceding 
five years; that he has made application for 
benefit in the prescribed manner, and has been 
continuously unemployed since the date of his 
application; that he is capable of work but unable 
to find suitable employment; and that he has not 
exhausted his right to benefit. When the act went 
into effect, each employee in the insured trades 
was credited with twenty-five weeks’ premium. 
A workman is disqualified, if his unemployment 
is due to misconduct or to his having voluntarily 
left his employment without due cause, for six 
weeks from the date of his so losing employment. 
He is also disqualified, if he has lost employment 
by reason of the stopping of work due to a trade 
dispute at the place of his employment, for as long 
as the stoppage continues or until he gets work 
again elsewhere in an insured trade. The work- 
man in the insured trades may deal with the un- 
employment fund independently, or may, if he is 
a member of an association which pays unemploy- 
ment benefits, obtain his benefit through the 
association. The question whether a workman 
is or is not entitled to receive benefit lies, in the 
case of a workman appealing directly for relief, 
with an “insurance officer’? provided for in the 
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act, subject to an appeal to a court of referees, 
consisting of an employer, a workman, and an 
impartial chairman, with a provision for further 
reference to an umpire chosen by the Crown. In 
the case of a workman claiming benefit through 
an association, the association is free to pay what 
benefit it pleases and under what circumstances it 
pleases, but it cannot recover from the unemploy- 
ment fund more than its members would have been 
entitled to receive if they had claimed benefits 
individually. Questions of refunds to an associ- 
ation for its payments to members are settled 
between the Board of Trade and the association, 
or, in case of need, are referred to the umpire. 

The act also endeavors to encourage voluntary 
insurance, in other trades than the seven in which 
it is compulsory, by providing that such associ- 
ations as make payments to their unemployed 
members may recover a proportion not exceeding 
one-sixth of such payments from the state. Pay- 
ments in excess of 12 s. a week are excluded. No 
provision is made in the other trades for the 
direct voluntary insurance of individual work- 
men; except in the seven compulsory trades, the 
state contributes only to those payments in respect 
to unemployment that are made by associations of 
workmen. 

The administration of the act is carried out for 
the entire United Kingdom directly by the Board 
of Trade through a single department, combining 
the labor exchanges and unemployment insurance. 
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The central office is in London. The country 
is divided into eight divisions, each having a divi- 
sional office, which is the subordinate controlling 
center of that district. There are also 1496 local 
offices of two distinct types called labor exchanges 
and local agencies. The labor exchanges, of 
which there are 430, are offices under the direct 
control of the Board of Trade, with a staff of full- 
time officers, and are used both for labor exchange 
and unemployment insurance purposes. The 
1066 local agencies deal with areas not covered 
directly by the exchanges; they are not labor 
exchanges, and are managed by a local agent who 
gives only a part of his time to the performance 
of certain duties connected with unemployment 
insurance. The offices are so distributed as to 
bring an office of some kind within five miles of 
every appreciable body of insured workmen. The 
divisional offices are at London, with 72 
exchanges and 200 local agencies; Glasgow, with 
83 exchanges and 232 agencies; Warrington, with 
80 exchanges and 46 agencies; Doncaster, with 68 
exchanges and 104 agencies; Birmingham, with 
43 exchanges and 57 agencies; Bristol, with 28 
exchanges and 180 agencies; Cardiff, with 33 
exchanges and 108 agencies, and Dublin, with 
23 exchanges and 139 agencies. 

At any local office a workman can obtain his 
unemployment book, good for a year; when he is 
employed, his employer has custody of it; and 
when his employment ceases and he claims the 
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benefit, he must deposit his book at a local office, 
and must sign the unemployed register daily dur- 
ing working hours. The local office forwards the 
claim to its division office, and also notifies the 
applicant’s last employer, who has the opportunity 
to object to the claim, if he desires. The divisional 
office investigates the case and reports its decision 
to the local office, which then, if authorized, pays 
the benefit week by week, up to the limit allowed 
by the act. 

The report of the first year’s operation of the 
act, after six months of payment of benefits, permits 
certain conclusions, at least, to be drawn. Unem- 
ployment books were issued to 2,508,939 workmen; 
and 559,021 claims for benefit were made in the 
six months, 415,788, or about three-fourths, being 
direct claims, and 143,233, or about one-fourth, 
being claims for payments made through associ- 
ations. 105 associations in the insured trades, 
with an estimated membership of 539,775 have 
made arrangements for payment of benefits through 
the association. In the other non-insured trades, 
275 associations, with a membership of 1,104,000 
have been admitted as satisfying the conditions 
upon which contributions to unemployment bene- 
fits can be secured. 774,494 payments were made 
in the six months at an expenditure of £236,458. 
Payments varied from £4800 to over 16,000 work- 
men at the end of May, to £19,200 to nearly 60,000 
at the end of January. About 400,000 workmen 
in the seven trades are shown to have been out of 
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employment at some time or other during a period 
of six months. Less than one-fifth of the workmen 
now insured had previously been insured through 
voluntary associations. Thirty per cent. of the 
claims did not mature, as they were made dur- 
ing the ‘waiting week’; 62 per cent. were paid; 
7 per cent. were excluded; and I per cent. rep- 
resented unemployment that continued after the 
workmen’s right to draw benefit was exhausted. 

The income now being received from employers 
and workmen is about £1,800,000 a year; the 
state’s contribution brings the total up to £2,400,- 
000. The cost for the first year of refunds (pay- 
ments of workmen not found to be in the insured 
trades), benefits for six months, and administration 
amounted to about £700,000. 

What the fortune of this plan will be during an 
average year, or during a year of depression, is yet 
to be determined. It can, however, be said as the 
Board of Trade reports, that the initial difficulties of 
bringing the scheme into operation have been 
successfully overcome; that so far the scheme has 
been proved to be ‘‘administratively practicable, ”’ 
and to have justified the actuarial calculations 
on which it was based; that it has increased five 
or six times the number of workmen protected by 
insurance against unemployment, and has also 
tended to encourage voluntary insurance in the 
other trades; and finally, that a large surplus has 
already been accumulated toward meeting the need 
of the next kind of depression. 
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The greatest disadvantage of the English plan is 
that it does not help the man who most needs help 
—the casual laborer. The administration of the act 
is also criticized as being unduly centralized, and 
in that claims are not sufficiently verified. Only 
one in six of employers given as the last employer 
has made any answer to the notice of the claims 
sent to them. The difficulty of finding a man 
work, even through a labor exchange, the impossi- 
bility of telling whether he is trying to find suitable 
work himself, the hardships caused by the line of 
demarcation as to insured and uninsured trades 
between two men working side by side, are all 
pointed to as affording possibilities for deception. 
Other criticisms are that it bears most heavily 
upon those who are only intermittently employed; 
the requirement that a man employed for one 
“period of employment,’’ which may be for only 
a few hours, pays one penny premium, and a man 
employed for two days pays twopence, whereas 
a man employed steadily is taxed only twopence 
halfpenny per week, is held to be an unfair dis- 
crimination against those least able to bear it and 
least strong to alter it. It is also pointed out 
that the act does nothing toward preventing 
unemployment or securing the regularization of 
industry, except by the provision that the employer 
may recover one-third of his contributions in 
respect to a workman whom he has employed 
continuously for forty-five weeks in one year. 
A more serious objection is that the system of 
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charging a flat rate to all contributors and paying 
a flat rate of benefit to all entitled to receive it 
gives no chance for the practice, ordinarily found 
necessary in insurance, of demanding a premium 
proportionate to the risk involved in each class of 
cases—t.e., in unemployment insurance, to the 
risk of unemployment in each insured trade. 

The Ghent system and the British plan alike 
seem to require, as a prerequisite for successful 
administration, a fairly extensive system of 
administrative agencies that have previously 
been tested and found to stand the strain. The 
Ghent system succeeds in proportion to the 
strength of the unions; and the British plan 
reaped the benefit of fifty or sixty years of experi- 
ence with friendly societies, and of the system 
of labor exchanges. It has everywhere been 
found necessary to extend and develop the labor 
exchanges, in order to make them efficient instru- 
ments of, or supplements to, the principle of un- 
employment insurance. Denmark has recently 
established an employment bureau in every town 
and commune, to act in codperation with the trade- 
union agencies. France has for the last three 
years witnessed an agitation in favor of the 
establishment of municipal bureaus, managed by a 
bi-partisan council, in all places with over 10,000 
inhabitants, and of district agencies to deal with 
special trades, wherever this appears to be neces- 
sary. The suppression of all private agencies is 
also urged. 
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European countries have, however, maintained 
a system of employment offices for many years. 
Sometimes they are mere bureaus for registering 
applicants for work and for workers; sometimes 
they are combined with shelters, lunch-rooms, or 
little inns. The German system is more extended 
than that of any other country. It consists, first 
of all, of free employment offices in all important 
places, which are entirely or partially maintained 
by the state or by the city. The bureau in Berlin, 
for instance, the largest in Germany, is maintained 
by a voluntary association, but receives a large 
subsidy from the city. This is divided into 
departments for men and women and subdivided 
according to trade or capacity; there are depart- 
ments for the unskilled, for old men, for young 
men, and according to trades, for painters, lock- 
smiths, tinsmiths, bookbinders, paper-hangers, 
roofers, machinists, butchers, bakers, laundresses, 
undergarment workers, domestic servants, etc. 
The large bureaus have waiting-rooms for appli- 
cants waiting for a call for their services, and many 
of them operate a simple lunch-counter and provide 
facilities for reading or playing cards. 

The management of the German bureaus 
includes representatives of all classes concerned, 
There are special trade committees, composed 
of employers and employees, in equal numbers, 
from particular trades; there is also a general 
committee, made up of prominent citizens, which 
has charge of the bureau. Some years ago the 
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general committee of the Berlin bureau, for exam- 
ple, contained six city councilmen, two aldermen, 
three members of the Advisory Council, two pro- 
fessors, one of whom was a member of the Royal 
Council, three judges in trade disputes, a member 
of the Royal Statistical Bureau and the Prussian 
Supreme Council, a chief burgomaster emeritus, 
a councilor of the Admiralty and a consulting 
counsel in the Imperial Marine Office, a director of 
the Imperial Statistical Office, a member of the 
Privy Council and counsel in the Imperial Ministry 
of the Interior, and the publisher of the Berlin 
Tageblatt. The trade committee of the bureau 
was composed of a manufacturer, a hat maker, a 
factory owner, and a merchant, all representing 
the employers; and a metal stamper, a molder, a 
clerk, and a printer, representing the workmen. 
The presence of men with so great an amount of 
information and experience on the committee 
indicates why German employment bureaus are 
so successful, and contains a suggestion of great 
value for the development of similar bureaus 
in the United States. The composition of the 
committees differ; in some cities only repre- 
sentatives of employers and employees are on it; 
usually, however, one or more city officials or 
other persons also serve upon it. The most im- 
portant feature of these committees is that 
the representation of employers and employees 
is always equal in number. As these represen- 
tatives are elected by the bodies they represent, 
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the bureaus have the confidence of both employers 
and workingmen. Practically all of these bureaus 
receive financial support from the municipality, 
and the German states also give aid either to 
separate bureaus or to the General Federation 
into which the bureaus have been organized. 

The work of these bureaus is effective, and shows 
a steady growth. The Berlin bureau secured 
situations for 30,534 persons in 1902, and for 
99,557 in 1906. The Cologne bureau filled’10,055 
places in 1896, and 29,164 in 1907. The Frank- 
fort bureau found places for 6492 applicants in 
1895, and for 37,896 in 1905. The Munich 
office filled 25,586 places in 1896, and 53,673 in 
1906. In 1906 the offices in one kingdom, Bavaria, 
placed 117,534 persons in situations. The bureaus 
fill a large percentage of the applications they 
receive: in Munich in 1906, 63.7 per cent. of the 
applications for help and 74.1 per cent. of the 
applications for work were filled; in Nuremberg, in 
the same year, the bureau filled 61.2 per cent. of 
applications for help and 95.2 per cent. of those for 
work. 

Another form of assistance to men out of work 
in Germany is supplied by the public authorities 
in the relief stations which give food and shelter 
for twenty-four hours to destitute or unemployed 
men, in order to enable them to get about from 
place to place looking for work. The stations are 
within walking distance of each other. A man 
who is sheltered in one of them works half the 
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day, and is dismissed in time to reach the next 
one that afternoon. Certain benevolent societies 
or agencies also maintain the so-called hospices, or 
workingmen’s hotels and boarding-houses, and 
Herbergen, or shelters. In the latter, workmen 
without money pay for their food and shelter by 
work the next morning. 

The free employment offices in France have been 
established by virtue of a law passed in 1904 
requiring every city of over 10,000 inhabitants to 
establish a free bureau. Seven years later a 
grant of $6775 was made, in order to permit the 
reorganization of bureaus then existing and to 
encourage the establishment of others. Here, as 
in Germany, the bureaus are under the control of a 
commission composed half of employers and half of 
employees; the mayor names the members from 
among the councilors and administrators of the 
organization of employers and workmen. All 
communes, even those with less than 10,000 
inhabitants, may establish bureaus and receive a 
subsidy from the state. The subsidy is calculated 
on the following basis: for local employment, 15 per 
cent. of the expenses of every bureau that has found 
situations for 25 to 50 persons per month; 20 per 
cent. for 51 to 100 situations; 25 per cent. for 101 to 
200 situations; and 30 per cent. for every bureau 
that has found situations for more than 200 
applicants per month. In 19t2, 21,420 persons 
were placed in situations, through 25 bureaus oper- 
ating in 22 communes, at a total cost of $9339.25. 
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The bureaus in France have not reached as 
high a degree of development as in various other 
countries. 
It is not possible to describe in detail the situ- 
ation in each foreign country with relation to labor 
bureaus. Suffice it to say that nearly every 
European country has some municipal or district 
free bureaus, subsidized by the community. 
The Swiss bureaus are interesting on account of 
the proposal that has been made to combine or 
federate the cantonal and municipal bureaus into 
a national federal system, with federal aid. The 
scope of the English system of labor exchanges has 
already been made apparent in the discussion of 
unemployment insurance in Great Britain. 


Aside from workmen’s compensation acts, 
America has made its first excursion into the social 
insurance field in widows’ pension laws. In other 
words, reversing the history of foreign countries, 
we have given first attention to the least con- 
servative form of social insurance, based entirely 
upon a pension, not a contributory insurance 
principle. Noting the rapid adoption of widows’ 
pension measures within a few years in a number 
of states in different parts of the country, and 
realizing the disaster that might reasonably follow 
unquestioning acceptance of experiments in old 
age, sickness and invalidity and unemployment 
insurance abroad, certain watchful observers in 
America have counseled discretion. They have 
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urged a closer study of the foreign laboratories in 
which all these experiments were being made 
before any further efforts to increase social and 
lessen individual responsibility for the hazards — 
normally prevailing in life and work should be 
finally organized in America. 

Now in England, and the continental countries 
generally, the social experiments described above 
are suspended. The systems are still in operation 
but it is no longer possible to observe them as nor- 
mally developing experiments, continuously point- 
ing the possibilities to America, their interested 
spectator. This may not be an unmixed evil with 
regard to America’s future in social insurance. It 
will mean that a greater burden of analysis and 
research will be thrown upon us; we shall not be 
able so readily to assume that because certain plans 
are at the very moment working well elsewhere, 
they may be thoughtlessly transported here. We 
shall investigate these social insurance provisions 
with more direct reference to our own industrial 
and social situation and our own administrative 
facilities; and we shall adopt them, where we do 
adopt them, on this basis, and with whatever modi- 
fications are necessary to make them applicable to 
American conditions. The danger of our adopting 
any one of them swiftly and thoughtlessly on the 
ground that it is manifestly a success elsewhere is 
now removed. 

Far from meaning that the subject of social 
insurance is less timely in this country, this simply 
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means that the basis for considering it has changed. 
The developments of the last few months in 
America have brought one form of social provision, 
insurance against unemployment, formerly little 
conceived, very definitely into general speculation. 
If consideration of this phase of social insurance 
takes precedence over old-age insurance or pensions 
and sickness and invalidity insurance, we shall be 
reversing further the history of European experi- 
ence in this regard. 

This winter, at least two definite recommen- 
dations with regard to unemployment insurance 
have been made in this country: first, the Cali- 
fornia Commission on Immigration and Housing 
has recommended a bureau to issue insurance 
to seasonal workers. The significance of the pro- 
posal lies in its direct recognition of one of the few 
indisputably established causes of unemployment 
in America—seasonal work; and its direct recogni- 
tion that some form of insurance is one of the 
two immediate possibilities of removing from the 
worker the burden of a condition inherent in the 
work. The other possibility is the dovetailing 
of seasonal trades, the responsibility to be upon 
the industries, not the workers. Secondly, the 
Municipal Markets Commission of Chicago in 
reporting recently on a practical plan for relieving 
destitution and unemployment recommended the 
appointment of an advisory committee of ten 
business and ten labor men to study the problem 
of unemployment insurance. 
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These instances are mentioned merely because 
they show that in some aspects, at least, unemploy- 
ment insurance is now making its appeal in Amer- 
ica not merely as an economic theory, suitable 
for philosophic discussion by civic and legislative 
bodies, but as an immediate possibility to meet a 
recognized crisis in American industry. 

It is difficult to forecast what lines proposed 
social insurance measures will take, and it is there- 
fore of interest to note certain principles which will 
doubtless inhere in the various proposals. That 
any preventive legislation will be enacted at a time 
when a crisis calls for emergency measures is doubt- 
ful; but the present exigency will serve to stimu- 
late and unite public opinion upon the need for 
preventive action and urge citizens in positions of 
power to consider the possibilities and to formu- 
late measures. The subject of unemployment 
insurance is little understood here. And although 
American states and communities will readily 
understand the general theory of shifting upon 
society a portion of the risks involved in our 
present industrial system, and although the idea, 
as such, is likely enough to win ready sympathy, 
there is still ignorance upon administrative possi- 
bilities and dangers. 

At the outset it is advisable to state that no one 
of the European experiments described seems 
suitable to be directly transplanted to American 
soil. When unemployment insurance becomes a 
part of America’s industrial policy, it will be a 
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distinctive system, creating no new features per- 
haps, but containing such of the foreign policies 
as combine successfully to meet the peculiar 
financial and industrial situation of America 
and the peculiar administrative characteristics of 
a vast federation of states. 

It is further believed that unemployment 
insurance, although necessary and having a part 
in any comprehensive industrial policy, is not 
after all a primary remedy for unemployment, and 
that any conception of it as such a remedy would 
cloud the real causes; it is rather a secondary 
adjustment, a sine qua non, probably, but never- 
theless always dependent for its success upon the 
success of more primary remedies, as the regu- 
larization of industry and the organization of the 
labor market. It is obvious that reinstatement 
in work is the only final service to the unemployed. 

Upon these premises it will be of interest to 
summarize rapidly the points in the various foreign 
systems around which the preliminary American 
discussions must center, and which must be 
clearly defined and determined before any 
American policy can be reached. 

If we assume that some form of insurance is 
desirable and therefore waive the fundamental 
questions as to whether collective enterprise 
can profitably be substituted for individual thrift, 
and whether insurance means throwing upon the 
thrifty workmen the burden of the unthrifty, the 
most important general principle relates to the 
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question of compulsion. Is the English system of 
compulsory insurance better adapted to American 
temper and American conditions than the volun- 
tary principle illustrated in the Ghent system in 
operation in various forms in various continental 
countries? Mr. Gibbon*t has pointed out that 
on the one hand only a compulsory system could 
be counted upon to be an effective check on 
unemployment, that only a compulsory system 
could bring about a definite assumption of respon- 
sibility on the part of employers for maintaining 
regularity of work so far as possible, and that 
only a compulsory principle could insure getting 
workers early into the system, enrolling them, 
indeed, so soon as their industrial career began. 
On the other hand, the better class of workmen 
have been opposed to the compulsory feature; 
again, it tempts labor exchanges to give work to 
the less fit on their lists, since unemployment 
benefit must be paid the man so long as work is not 
found by the exchange; if the worker is compelled 
to pay his insurance, the bureau in return is 
compelled to assume responsibility for finding 
him work. The ‘‘compulsion”’ is reciprocal. 
Seasonal workers have notoriously low wages. 
Many men now finish a season of fruit picking 
with no reserve of cash, because they have lost so 
much time through bad weather, or bad seasons. 
Is forced saving the fundamental answer to the 
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problem they present along with the milliners, 
canners, the camp laborers, the bookbinders, etc.? 
A compulsory principle is obviously not practicable 
in any trade unless the conditions of the trade first _ 
measure up to certain minimum standards of 
wage and of steadiness of employment. The 
working men and women most in need of insur- 
ance are those in the least organized trades, where 
the most irregular standards prevail, or no stand- 
ards at all. Compulsory insurance, it is to be 
feared, would not remedy this. It might very 
conceivably alter some of the conditions of employ- 
ment, for instance, by encouraging employers by 
such provisions as that in the English law allowing 
them to claim a refund of one-third of the con- 
tributions they have made for any man kept 
continually at work by them for at least forty-five 
weeks in any one year; but it cannot revolution- 
ize fundamental industrial defects. The proposal 
of compulsory insurance for seasonal workers as an 
immediate program merely instances the dangers 
that will lie in regarding unemployment insurance 
as a snapshot remedy for unemployment rather 
than a social scheme practicable only when worked 
out with infinite care and with the closest atten- 
tion to all the factors concerned both industrial 
and social. Insurance is not a panacea for 
unemployment; it is a permanent organized 
measure designed to prevent its worst effects. 

So far as America is concerned, the compulsory 
feature is likely to be less a matter of general 
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principle than of practical possibility. The com- 
pulsory principle will ultimately be the only way 
to make unemployment insurance meet the un- 
employment situation. But it seems better to 
begin not by making insurance compulsory for a 
few trades, and gradually extending the principle, 
but by encouraging voluntary insurance very 
gradually, among skilled and unskilled and sea- 
sonal workmen equally, and waiting for the policy 
to secure a logical support. As a compulsory 
measure, it must be preceded by fundamental 
adjustments within industry. 

The storm center of the American insurance 
discussion is likely to be the organization and 
means of administration. Both in the continental 
systems which depend primarily upon the trade 
unions, and in the system in England which per- 
mits men to be insured in groups through their 
unions, the intimate relation of trade-union 
ideals to the insurance principle is recognized. 
The necessity is also recognized that insurance 
must not depend upon union membership, and 
the Ghent system at the very outset provided 
that other organizations Catholic, Liberal, or 
Socialist should have the same right to serve as the 
insuring body. In England, also, provision for 
union men in the seven trades is carefully specified. 
But in practice, very few non-union men are 
reached. 

Our real difficulty in this country will be in 
finding a sufficiently comprehensive insurance 


Unemployment Insurance 477 


system to include all workmen that need insur- 
ance, from the skilled professional to the casual 
worker. Will such a system be state or federal 
insurance or both, or will it be a very flexible 
composite scheme administered in different ways 
for different classes of workmen, and _ utilizing 
various social and industrial bodies, as trade 
unions, fraternal associations, individual indus- 
tries, or groups of employers and civic or social 
organizations of many kinds? This is thé crux 
of the problem in America. The greatest danger 
will lie in too ready an assumption that there 
is only one way to insure, and too rigid an appli- 
cation of one principle to the manifold industrial 
forces in America. The question will certainly be 
answered rather by experiment than by opinion, or 
by foreign analogies. 

In organizing an insurance system we shall 
have to bear two things in mind: first, a na- 
tional policy will have to be secured in some 
way; our industrial situation is like that of no 
other country, our labor market covers an 
immense territory, our industrial force is fluctuat- 
ing. We have only begun to see that the lack of 
a national organization of the labor market is in 
normal periods of industry the source of many 
of our unemployment difficulties. Among the 
twenty-four states that have enacted workmen’s 
compensation laws there is no attempt at uniform- 
ity. The widows’ pension system varies in differ- 
ent states. These facts are in accord with our 
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traditional experience. Besides the economic 
differences between states there are constitutional 
difficulties in the way of uniformity. Yet there is 
throughout the country an increasing sense of 
the need of nationalization with reference to dis- 
tinctly social policies. In reference to any aspect 
of unemployment the need is preéminently clear. 
Whatever is done in cities or states to steady 
the labor market and improve the conditions of 
employment must, if it fulfills these ends in any 
permanent way, show a recognition of the fact 
that we need a national industrial policy, just as 
we need a national educational and national bank- 
ing policy. Advocating a national system with 
reference to unemployment insurance is a very 
different thing from advocating federal centrali- 
zation, federal subsidy, or direct federal control. 

Secondly, the effectiveness of a system of 
unemployment insurance is dependent upon an 
adequate system of labor exchanges. The choice 
of agents to administer unemployment insurance 
must be in direct accord with the facilities these 
agents develop for distributing labor and finding 
work, 

Representatives of organized labor believe that 
in America, as on the continent under the Ghent 
system, the trade unions are the logical bodies to 
administer unemployment insurance. They do 
not go upon record as absolutely opposed to state 
insurance, but they oppose state administration of 
insurance; they ‘‘are opposed to having any of our 
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economic functions changed over to the police 
power of the state.”” They point out (1) that the 
cost of administering an insurance system would 
be greatly increased if done by the state because 
of enormous overhead charges; (2) that our entire 
system of distribution of transportation and the 
limitation of state lines make state insurance 
impracticable; (3) that a state system would 
overlook the needs of the migratory worker, and 
that an industrial factor, so useful in getting the 
ice and moving the crops of the country, needs care 
and attention that cannot be given under the 
“state rights” idea; (4) that the state could 
collect the funds and the unions could administer 
them; (5) that the unions would simply have 
control of the administrative features, and that 
the system would not be limited to union members. 

It is to be feared that in this country, as on the 
continent, the last clause would in practice amount 
to little more than the expression of a moral 
aspiration. Trade unions reach only a compara- 
tively small percentage of skilled workmen, and 
almost no unskilled workers, because they have 
never been organized. It would at present be 
impracticable for unions to operate as insurance 
agents over the whole industrial field. Adminis- 
tering unemployment insurance through unions 
might, it is true, become a means of building up 
and developing unions, a probability which would, 
however, defer many employers from encouraging 
or contributing to such a plan. Therefore, if the 
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system were put into operation through unions, it 
would have to be limited to skilled trades, and to 
such highly organized of these as the building, 
printing, and railway employees, as an experiment. 
The unions already have it in their power to make 
an independent contribution to insurance experi- 
mentation by extending and developing the 
unemployment benefit system now confined to 
a few unions. 

It is upon this point of administrative agencies 
that America will need most to study its own field. 
If Mr. Cyril Jackson’s conclusion, ‘‘a subsidy to 
trade unions is therefore not only the easiest but 
the sole effective method of unemployment insur- 
ance,’’ or any other conclusion not based upon 
the characteristic conditions of America, is forced 
into American experiments, it can only retard the 
process of working out our own salvation in 
unemployment insurance. In one important re- 
spect America is very different from any one of the 
countries in which unemployment insurance has 
as yet been tried; it has a far greater number of 
civic organizations that assume social responsi- 
bility. This number is increasing from year to 
year. At present in movements for the relief of 
unemployment in towns and cities throughout the 
country such associations are very generally acting 
as the agency both to stimulate action and to 
correlate the work being done. The question 
may well be raised whether the trade union and 
the “benefit’’ society are the only possible organi- 


Unemployment Insurance = 481 


zations for administering unemployment insurance. 
There is much suggestion in one continental provi- 
sion by which funds are paid to unemployment 
societies organized specifically for this purpose, and 
approved by the state. It might prove feasible to 
have such funds administered directly in connec- 
tion with public employment exchanges, by officers 
or committees appointed for that purpose. 

The whole question of finance is important from 
two points of view: first, with reference to the 
actual amount of subsidy, and the proportion of 
the contributions to be made by state or munici- 
pality, workmen and employers, and the amount of 
benefit; and, secondly, with reference to the actual 
administration and supervision of the funds. 
No system of unemployment insurance should 
be definitely proposed, on the strength of approval 
of its general principles, before expert estimates, 
financial and actuarial, have been made and sub- 
mitted in detail. The early difficulties of the 
Friendly Societies in England, of the ‘‘benefit”’ 
societies in America in the 70’s and 80’s, and of 
insurance and pension schemes in general need 
not be repeated in formulating experiments in 
unemployment insurance. 

All administrative details must be carefully 
adapted. We have only recently begun to see the 
need of adapting the administration of public 
employment bureaus to the varying needs of 
different groups—children, immigrants, women, 
and workers of different grades. In America 
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the present situation with regard to unskilled 
labor would wreck any national insurance policy 
that failed to recognize it as a specialized and 
powerful factor. Some of the usual provisions 
in unemployment insurance are that a man is 
entitled to benefit only if he cannot get work of 
some kind—outside his trade; that he must report 
to the office daily or lose his title; and, in England, 
that his employer is asked to report on the fact of 
his unemployment. The difficulties involved in 
these provisions for unskilled labor are obvious. 

For the great body of immigrant labor in Amer- 
ica they would be greatly intensified. Immigrant 
men and women are in general prepared for fewer 
kinds of American work than are Americans, 
they are less able to find it if they are prepared, 
and stand less chance of receiving it because of 
discriminating laws in states and municipalities 
restricting their right to work at various callings 
or on certain kinds of work. Their unfamiliarity 
with the language makes any requirement of 
daily or frequent reports and examinations fairly 
impracticable. Their relation to employers is 
notoriously more remote than that of private 
citizens, and any dependence upon employers for 
statements regarding them would hardly be feas- 
ible. Immigration will intensify the difficulties of 
devising an American policy of unemployment 
insurance. But ultimately no scheme that evades 
the difficulties of the administration of the scheme 
for immigrants will cover the field of American 
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industry or be an answer to American industrial 
problems. 

These are a few of the questions that arise in the 
course of any preliminary survey of unemploy- 
ment insurance methods now in use abroad, from 
the point of view of their suggestiveness to Amer- 
ica. Not only general questions but also the 
details of all these different measures need very 
careful analysis in connection with the condi- 
tions they meet abroad and the conditions’ they 
would, if adopted, be intended to meet in this 
country. 

The unemployment insurance systems in use in 
foreign countries are not especially adaptable to 
this country. They would need careful modification, 
based upon a thorough study of conditions here, with 
due reference to city and state limitations and to the 
great areas over which labor 1s distributed. The 
successful administration of unemployment insur- 
ance 1s logically dependent upon an efficient system 
of public labor exchanges which should precede its 
adoption, or upon the thorough organization of labor 
and the willingness of capital to have funds to whieh 
it contributes paid out through unions. Neither of 
these conditions prevails to an extent assuring success 
by this method. Insurance against unemployment 
should be begun in America in an experimental way 
by urging unions to increase out-of-work benefits to 
members, by having industries adopt a system apply- 
ing to their own plants, by providing state funds 
to be administered in connection with public employ- 
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ment exchanges with committees representing em- 
ployers, the public, and employees, to safeguard their 
disposition. We shall then be ready to formulate a 
national policy. 


CHAPTER XIV 
A PROGRAM FOR AMERICA 


HERE is no panacea for unemployment, no 
one sure method for its elimination or 
prevention, no one prophet who has said the last 
word on the subject. Many ways and many 
kinds of people are required to master it. Each 
one will work in the field and by the methods which 
interest him most and to a limited degree there 
will be codperation. The immediate question 
before us is, can a policy be formulated which 
will become a common goal, however varying the 
roads to it may be. If it can be formulated, how 
can we best shorten the distance from theory to 
practice, from purpose to action, from waste to econ- 
omy, from indirection and misdirection to effi- 
ciency, in our attempt to shift the burden from 
the unemployed individual to the group. Unless 
we can find a way, we shall continue the desultory 
and futile methods which have hitherto character- 
ized our action and which satisfy nobody, least of 
all the unemployed. 

In considering the following proposals, we need 
to keep clearly in mind certain fundamental 
principles which may be stated as follows: 

485 
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(1) Involuntary unemployment, due to no 
other cause than lack of work is a problem of 
industry, and its eradication is the responsibility 
of industry and of government. All other unem- 
ployment is primarily the problem of charity, 
whether administered by government or phil- 
anthropy, and its solution should emanate from a 
relief point. Labor created for relief purposes 
is therefore fundamentally relief not industry. 

(2) Unemployment is characteristic of good 
seasons as well as of bad and the “revival of 
business”’ will not lessen the necessity for dealing 
with the matter thoroughly and comprehensively. 
It will only modify the necessity for relief. The 
need of distributing a surplus or the unfilled 
demand for labor will always be before us. 

(3) Security of employment is second only in 
importance to the free opportunity to work and is 
equally essential to the success of this republic. 
Women and children should have equal security 
in employment with men. 

(4) Discriminations against alien workmen 
should be made in the exclusion laws and not in 
obscure ordinances and state statutes. 

(5) The maintenance of a neutral organized 
labor market is the province of the government. 
The province of business and labor is to bargain but 
not to control the market place and its regulations. 

(6) The actual unit for the local distribution of 
labor is the city: for general distribution, the na- 
tion; and for rural communities, the agriculture 
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departments of states and nation. The state is 
not a practical unit of distribution in any organiza- 
tion of the labor market. 

(7) The organization of the labor market and 
the establishment of new agencies will not increase 
the total amount of work. ‘‘Odd jobs” may be 
increased by special appeals but the function of 
the agency is that of an exchange. Its prime 
object is to expedite bringing the person and the 
job together, reduce cost, check waste, ‘lessen 
maladjustment, prevent fraud and conserve the 
resources and skill and integrity of the unemployed. 

Any program promulgated at a critical time of 
unemployment should contain two divisions—a 
short-time, immediate program which will deal with 
emergencies and which calls for the volunteer 
services of many more or less skilled assistants. 
This is intended for the immediate relief of the 
involuntary unemployed. The second is a long- 
time program requiring the services of the highest 
skilled persons available, and is designed for the 
prevention of unemployment. The information 
and experience gained in the execution of the 
short-time program will be of much value to the 
long-time program, but the long-time program 
should be in charge of different people with differ- 
ent interests and capacities. Essentially, the 
short-time program is executive and remedial while 
the long-time program is analytical and preventive. 


On the immediate relief program the national 
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government has taken no action. With two 
months of the hardest winter on record already 
gone, neither the Department of Labor nor the 
Commission on Industrial Relations has set forth 
a program for dealing with this subject. The 
President still believes unemployment to be a 
“‘state of mind,” although he has advocated the 
establishment of a Federal system of employment 
exchanges, based primarily upon the crop removal 
needs of next autumn. When his message went to 
Congress early in December there existed a condi- 
tion among workingmen in this country which 
gave him a magnificent opportunity to deal with 
the one vital human problem pressing for solution 
in this country—a problem upon which his com- 
patriots are working night and day. That oppor- 
tunity has been missed. However much spring and 
summer may conceal the suffering, unemployment 
in an aggravated form is here to stay for a least 
another long year, and it is not yet too late to act. 

The immediate short-time national program 
includes, first, the establishment of a system of 
Federal employment bureaus,' to distribute the 
load. It will not increase the number of jobs but 
it will distribute the ill-proportioned burden which 
reserve labor cities are carrying, and will lay the 
foundation for preventive work. 

Secondly, an examination of the order books of 
industries shows that industry has broken down 
as the saviour of the present unemployment 
situation and that the government must come 


* Appendix I: A Bill to Establish a National System of Labor 
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to the rescue.* Therefore the President should 
institute the most careful inquiry into (a) govern- 
ment contracts and work already authorized, 
for which appropriations have been made and 
which could proceed rapidly if red tape were cut 
and political juggling laid aside; (6) the amount 
of new work that could be taken up economically, 
without too great an increase in appropriation 
and without “pork barrel’ log rolling, which 
would give employment to men in the south and 
west at this time of the year; (c) Improvements 
and work scheduled for the summer that can 
be done now or held over until next winter. 

Thirdly, while industry is prostrate, a move- 
ment should be begun for sending settlers to the 
land, and facilities should be provided for this 
purpose in the Department of Agriculture or of the 
Interior to work with the various agencies now 
struggling either single-handed or self-interestedly 
with the problem. Doubtless a transportation 
and colonization fund operated on a loan basis 
would need to be started in connection with this 
whole short-time program, but a way should be 
found through precedent and legal obstacles when 
men and women are without work or means of 
subsistence. In connection with the stimulation 
of agriculture, commerce should be assisted in 
every possible legitimate way to establish new 
markets and to organize its present markets more 
efficiently. 

t Appendix II, The Federal Government and Unemployment. 
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Fourthly, there should go out from the President’s 
office an urgent message to stimulate local govern- 
ments of both cities and states to shoulder their 
burden uniformly. Many cities that authorized 
public improvements and issued bonds—some of 
them so long ago as last September—have not yet 
started this work. ‘‘Peanut”’ politics at this time 
may cause the responsible party in power a 
national disaster in 1916 unless this problem is 
grappled with now courageously and intelligently. 
This country needs a ‘‘get-together’”’ policy in the 
form not merely of miscellaneous talking together 
at general conferences, but of codperation on the 
part of responsible men in power, who will first 
formulate and then accept propositions A. B. or C., 
and then put them through. The preliminary 
educational work has been accomplished by the 
disaster of 1914 and 1915, and we are ready for 
national action now. 

The immediate short-time program for cities 
should include first the appointment of a mayor’s 
committee—the smaller the better for accomplish- 
ment—which should take the situation in hand; 
it should first ascertain what are the city’s re- 
sources, what public works it can continue, increase, 
or start,’ and then urge that they be put into 
operation at once with care to maintain standards 
of workmanship and of wages. It is better (if 
only for the sake of the work) to employ skilled 
men on part time at standard wages than on full 
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time at half the regular wage. Secondly, the 
committee can ascertain the resources of indus- 
tries, whether they are carrying as full a force as 
possible, whether they are giving the maximum 
of relief to their own dismissed employees, and 
whether their plants could be adapted to other 
work, the products of which may be in demand. 
Sewing-rooms and temporary workshops for war 
relief supplies started in deserted or half-idle 


factories under the experienced supervision of the © 


owner would be less wasteful in every way than 
starting new experiments. Part-time shifts day 
and night could be operated in such plants. 
Thirdly, the committee should ascertain whether 
the average citizen cannot participate in an odd- 
job campaign, to create additional work. And 
fourthly, it may find out to what extent relief 
organizations can and are meeting the situation, 
what supplemental work is needed, and then 
promptly meet the need by direct relief given by 
the city unsparingly whenever necessary. * 

This is not a program of investigation, and its 
organization should be simple and direct. Every 
one of these subjects should be dealt with item 
by item and something definite accomplished; 
wherever an industry can be found that is able 
to do more than it is doing, it should be followed 
up and the expansion made; wherever an industry 
can be adapted, it must be; wherever organized 
private relief has broken down, the load under 
which it has broken must be taken up. Two 

t Appendix IV: One Municipal Plan. 


492 Out of Work 


principles must prevail in an effective program of 
this kind; the city committee should be in author- 
ity and take precedence; it cannot successfully 
become the tail to the kite of private philanthropy; 
its right to raise and distribute funds should not 
be questioned by organized private relief. There 
should be codperation but not restriction; private 
philanthropy should account to the city govern- 
ment, and not the government to it; and certainly 
the city should never wait until private philan- 
thropy has proved wholly inadequate. This winter, 
the taxpayer of yesterday is the unemployed of 
to-day and he feels that he should be able to turn 
to his government rather than to strangers not 
allied with him in the responsibilities of citizen- 
ship. Furthermore, the problem is not one that 
private relief, established to detect vagrancy and 
deal with the “down and outs,” has a sufficiently 
elastic organization to meet. It has a reputation, 
acquired justly or unjustly as the case may be, 
which prevents the self-respecting men and women 
out of work for the first time from appealing to it. 
Its procedure is to act upon applications, whereas 
the present situation calls for volunteers to locate 
the silent sufferers of unemployment. 

There is room for everyone to work in codper- 
ation with such a central committee. Relief 
organizations, civic committees, churches,' and 
individuals can all contribute whether it be through 
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sewing-rooms, loan funds, odd-job compaigns, the 
provision of food and lodging on a self-respect- 
ing basis and with particular reference to the 
status of the particular men and women concerned, 
through codperation with school teachers in efforts 
to find needy families, and through constant codper- 
ation with all possible existing relief agencies to 
effect better results and to avoid overlapping of 
work. The greater the number of workers, the 
wider the range of activities, and the more nu- 
merous the demands for funds, the greater need 
to codrdinate the work through such a central 
committee. 

In this crisis the average citizen up to this time 
has shouldered the burden. And there is a great 
deal that the average citizen can do; he can find 
out exactly who are unemployed in his neighbor- 
hood and what is the degree and kind of need, and 
can report these facts to the central committee. 
He can contribute or can get others to contribute 
the use of vacant houses, lofts, rooms, or stores 
for temporary lodging-places,—especially for dis- 
tinct groups as, for instance, young working girls 
entirely dependent on their own resources—or 
for workrooms; he can see that in his residential 
district especially there is sufficient publicity for 
these and other shelters—that they reach all 
classes of the unemployed and that the policeman 
on the beat knows to whom to refer applicants. 
The average citizen can encourage the consistent 
use of the police, in this connection, as information 
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centers. Hitherto, addressing policemen on this 
subject has meant arrest for vagrancy in our cities. 
He can encourage, canvass for, and contribute to 
local and sectional loan funds for high-grade work- 
men and women, at a nominal interest. He can 
study at first hand all the factors of the situation in 
his particular neighborhood, as well as in the city in 
general, and codperate with his neighbors in devising 
the plans that best meet the particular situation. * 


The long-time or preventive program has five 
inter-locking divisions: the obtaining of accurate 
information, the organization of the labor market, 
industrial organization looking toward the reduc- 
tion of seasonal and casual labor, the direction of 
workers into industry, and some form of insurance 
which will relieve the unemployed. 

1. We need first of all accurate information. 
The publication of the I910 census returns on 
unemployment is recommended so that our statisti- 
cal data upon this subject may be up to date and 
not fourteen years old, whereas other industrial 
data is available for 1910. This requires a special 
appropriation by Congress. 

There should be an assembling of all of the 
available information not included in the census 
about employment conditions, conducted with 
skill, fairness, diligence, and patience, covering 
the whole field in its many local and national 
phases. Such a superficial, unscientific, popular 
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clamor for publicity and appropriations as has 
been carried on by the Commission on Industrial 
Relations will not meet the need nor serve the 
ultimate purpose of formulating a comprehensive 
national program. We need a scientific body of 
people at work on this matter all the time,—not 
a political body prodding the subject at different 
strategic points. 

It has been shown that our statistics on “1nem- 
ployment now consist only of incidental and un- 
reliable estimates of the number of people out of 
work in varying places at varying times. Except- 
ing the returns for skilled labor, compiled by a 
few unions, there is no index to employment, such 
as statements of the maximum and minimum 
employing capacity of industries and the fluctua- 
tions between these during the year, the reserve of 
labor necessary to maintain industries, the causes 
and the amount of irregular and under-employ- 
ment. 

We therefore need to know, industry by industry, 
trade by trade, and business by business, these 
among many other things: the normal and com- 
parative labor capacity of the industry, trade or 
business; the reserve used, as shown by extras and 
replacements; the reasons for holding the reserve; 
the methods of securing or disposing of reserve 
labor supply; to what extent labor supply is based 
upon efficiency and to what extent upon other con- 
siderations as, for instance, long service, handi- 
caps, etc., and the reasons therefor; the amount 
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of irregular employment and of over-employment 
as shown by the individual record of each employer 
with the total amount of wage payment; where 
reductions or increases in force have been made, 
the reasons therefor; the number of applications 
made for work and the waiting list. 

Along with this body of data we need to know 
the amount of unemployment as shown by trades, 
union reports, house to house census, newspaper 
advertising, the records of relief organizations 
for the involuntarily idle only, etc., in order to 
. supplement and verify the records of business 
organizations. 

We should know this not only for industries 
and workers, but for government business. The 
government is the largest single employer, and 
not one inquiry suggested for private industry is 
inapplicable to the various forms of government 
business. We can get no true understanding or 
measure of unemployment until we have complete 
data. Civil service methods, lists, appointments, 
reserves, etc., should be included in any prelimi- 
nary survey of government business. 

We are now ready to survey labor market 
facilities, as to number, location, adaptability to 
locality, methods, and standards, and to study 
organizations furnishing work and relief and 
institutions which perform labor market functions. 
Such a survey should be followed by a study of 
the agencies for directing children into industry 
and of the prevailing forces now at work on their 
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behalf. An analysis of emergency measures, in- 
cluding woodyards, rock piles, laundries, sewing- 
rooms, arrangements to furnish supplies at cost, 
etc., in their relation to production and labor dis- 
tribution is also essential. A study of the effect 
of prevailing legislation upon unemployment 
should precede any further enactment of laws. 

Herein is indicated, not covered, the field to be 
included in the gathering of the urgently needed 
data. Any permanent program proposed here is 
presented with full recognition of the fact that it 
should be varied in accordance with such data 
when it is available. 

Such a comprehensive study would lead to the 
creation of reliable literature upon the subject, 
the discovery of causes, the presentation of facts 
upon prevailing conditions, the crystallizing of 
public opinion, the formulation of remedies, and 
the discussion of them, the inception of experi- 
ments, and the adoption in times of peace and 
prosperity of measures of relief rather than war 
measures during critical periods of unemployment. 
In the absence of such reliable data and practical 
constructive plans, the public is thirsting for in- 
formation, or restless with inaction, or disposed 
to plunge wildly ahead in ill-considered and ill- 
organized efforts involving reckless expenditure. 

The accumulation and centralizing of this infor- 
mation should be one of the most important 
functions of the second part of a long-time pro- 
gram, namely the establishment of a system of 
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Federal municipal employment exchanges, kept 
out of politics from the beginning. With the estab- 
lishment of a Federal clearing-house system, the 
first step should be to abolish the state agencies 
that are below standard, strengthen the existing 
city agencies and create new ones as local centers. 
Not the least important function of this system of 
exchanges would be the preliminary work of sepa- 
rating the employables from the unemployables. 
It cannot be done without the codperation of 
private and civic agencies, nor can it be done 
without the interest and the aid of labor and trade 
organizations. The burden of finding work for 
the man willing and able to work should without 
equivocation, subterfuge or evasion be made solely 
the responsibility of industry and government. 
The handicapped, for whatever cause, should be 
made the joint charge of business, the government, 
and notably of philanthropy wherever special 
personal adjustments and personal service are re- 
quired. We now ask industry to bear the burden 
of the handicapped, with disastrous results to both 
the individual and the industry, and we ask philan- 
thropy to bear the burden of caring for the man 
willing and able to work, with equally disastrous 
results upon his efficiency, integrity, and desire 
to work. The unemployables should be removed 
from the ranks of organized industry and equipped 
at public or private expense to return to it or be 
cared for as permanent dependents, or put at work 
in such profitable enterprises as may be created or 
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selected after a just consideration of the conditions. 
The ‘“‘won’t works’’ require the strong arm of the 
law, and service at hard labor in the interests of 
the state, rather than the sympathetic efforts of 
a church to get them work. The ‘‘mendicancy 
squad” and the ‘‘farm colony”’ will perform a very 
effective service for this class of the unemployed. 

The passage of the Federal bill appended here- 
with,* creating a national system of employment 
exchanges, or any similar bill will be ineffective 
if unaccompanied by adequate regulation of all 
agencies furnishing labor to persons or corpora- 
tions that are engaged in interstate commerce or 
that send persons from one state to another, and 
by uniform state and municipal laws for the regu- 
lation of private agencies. The regulation of 
private employment agencies doing an interstate 
business raises grave questions as to constitution- 
ality. In the case? of John T. Sheppard, in Georgia, 
it was decided by Judge Bleckley that an act 
“requiring any person engaged in hiring laborers 
in this state for employment beyond the limits 
of the state to procure a license and pay therefor 
¢100, and making it penal to carry on the business 
without such license,’’? was constitutional, pre- 
sumably on the theory that the contract of em- 
ployment was actually consummated within the 


: Appendix I: Bill Creating a National System of Employment 
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geographical limits of the state, thus enabling 
the state through its police power to regulate such 
agencies even though the laborers were sent be- 
yond the state limits. If this decision holds, it 
is doubtful whether sending laborers from one 
state to another is interstate commerce. A sepa- 
rate bill’ should therefore be drawn to deal with 
this subject in order not to imperil the passage 
and operation of the bill establishing a system 
of employment agencies. 

If the labor market is to be really organized, 
therefore, all the activities set forth in the following 
summary must go hand in hand. 


1. The establishment of a Federal Employment 
Bureau to act as a clearing house for the state and 
municipal bureaus and to handle the reserve labor 
supply and inter-city and inter-state employment, to 
begin the classification of employables and unemploy- 
ables, and to make investigations. 

2. The extension of the Federal Division of Infor- 
mation as a national agricultural bureau, and the 
encouragement of rural organizations to establish 
efficient centers to codperate with it; for instance, 
the formulation by granges and other agricultural 
organizations of plans for organizing farm labor bu- 
reaus and the utilization of existing farm bureaus. 

3. The establishment in the Federal Bureau of 
Education of a teachers’ agency for interstate 

*Appendix VII. . Bill providing for the regulation of all em- 
ployment agencies furnishing labor to persons or corporations 
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placement and bureaus in state departments of edu- 
cation for the state placement of teachers. 

4. The establishment of bureaus of information 
and vocational guidance at immigrant ports for the 
direction of immigrants into industry, and to land 
and business opportunities. 

5. The establishment in the Department of the 
Interior or of Agriculture of a bureau of colonization 
to handle interstate land problems, to direct settlers to 
the land, to require the registration of lands’ offered 
for sale, and to prevent fraud and exploitation, 
with the administration of a loan fund for the trans- 
portation of settlers. 

6. The Federal and state regulation of private 
agencies according to accepted standards, with reports, 
to enable the government to know and direct labor 
distribution. 

7. The elimination of the padroni and the sub- 
stitution of commissariat agents employed by the 
company or the contractor; the elimination of the 
boarding boss as a labor agent. 

8. The establishment of municipal bureaus to 
handle local work and to clear through Federal 
agencies, gradually eliminating state agencies. 

9. The establishment of local clearing houses 
among (1) philanthropic agencies, (2) civic agencies, 
(3) religious agencies, (4) commercial agencies, with 
a view to eliminating waste and duplication, lifting 
the burden from the unemployed, and increasing the 
efficiency of relief work. 

10. The safeguarding of want advertisements in 
newspapers in order to conserve the resources of 
the unemployed. 

11. The separation of the sale of liquor and the 
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furnishing of jobs; and the abolition of the political 
manipulation of private business jobs by political 
leaders. 


The third division of a long-time program 
through organization of business looking toward 
the dovetailing of trades, the lengthening of sea- 
sons, the diminishing of the number of reservists 
and the concentration of demands upon a few 
centers, the better distribution of workmen by one 
industry to another, should be made a common 
subject for study, analysis, and experiment by 
individual industries, by associations of industries, 
and by government departments; it should be 
made the subject of conferences by trade con- 
gresses, manufacturers’ associations, chambers of 
commerce, etc. The whole subject is still in the 
hands of the academician, the investigator, and 
the theorist. Their services have been valuable, 
but we are ready for action. We are ready to see 
the railroad, not the padroni, send its casual 
laborers to the ice field or the lumber camp; to 
see small winter industries locate near farms so 
that farm hands can get work in winter, and to see 
community life developed; to see the orders now 
concentrated at one period cover the year in 
advance, as has been done in the Christmas card 
trade; to have a seasonal industry plan to carry two 
lines of trade, wherever the machinery can be 
adapted to more than one, so that it may keep 
employees throughout the year. We are ready 
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to see the government plan to do its heavy work 
when industries are slack and do its southern 
reclamation and afforestation and irrigation work 
during the dull seasons; we are ready for some 
plan from Cleveland and Buffalo by which the 
lake carriers can be transferred directly to winter 
employment and kept out of dives and saloons. 

The possibilities for the dovetailing of trades, 
and for adjustments between two or a number of 
industries are really dependent upon necessary ad- 
justments to be worked out first within individual 
trades or groups of trades. In this connection the 
work of the Joint Board of Sanitary Control of the 
Cloak and Suit Makers in New York City is 
interesting in illustrating the possibilities of 
adjustments through the joint efforts of. employer 
and workmen represented in trade unions. On 
September 2, 1910, a protocol of peace was signed 
that covered the cloak, suit, and skirt industry in 
New York City. This agreement was made be- 
tween organizations of employers and employees, 
each of which was supposed to control its members 
completely. The essential points of this peace 
arrangement or protocol are permanent peace, 
maintained by conciliation and arbitration through 
a board of grievances and a board of arbitration; 
control of the sanitary conditions in the industry 
through a joint board of sanitary control; the 
preferential union shop; minimum standards of 
wages; a satisfactory system for determining prices 
for piece work; and the prohibition of home-work 
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and subcontracting. Similar protocols, embody- 
ing the same general principles, with some modi- 
fication, have since been adopted in the dress and 
waist, the kimono and house-dress, the white goods, 
and the misses’ and children’s dresses industries 
in New York City, and in the cloak and suit and 
the dress and waist industries in Boston. In the 
extension of these experiments lies the best hope of 
bringing about a better grade of workmen, making 
it to the employer’s interest to conserve them, and 
insuring on the part of employers that assumption 
of responsibility which will be the impelling cause 
in any general regularization of industry. 

In a pamphlet entitled, A Practical Program for 
the Prevention of Unemployment in America, John 
B. Andrews, Secretary of the American Associ- 
ation for Labor Legislation, has set forth a number 
of suggestions. Although there is some doubt as 
to the immediate practicability of some of them, 
they may be suggestive to employers and are 
reprinted here as Appendix VII.' 

In the matter of regularizing and planning 
government work, there should first of all be some 
reorganization of civil service laws looking toward 
the establishment of certain principles related to 
unemployment as well as to city service: I. Are 
such laws applicable to unskilled labor; are the 
tests proposed adequate, and should alien general 
workmen be excluded either when the work is done 
directly by the city or when it is done through 
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contractors? There seems to be every reason to 
exclude aliens where the work concerns the 
admimstration of government; but it is a far cry 
from this to digging a subway or building a barge 
canal. 2. A new method of determining civil 
service examinations might be considered, by 
which public school records and training will play 
a larger part, and by which the examinations will 
be formulated by experts having a knowledge 
of the subject. 3. A better use of reserve lists 
is certainly possible, as is a better placement 
of temporary help. Undoubtedly when several 
hundred persons take an examination for one 
vacant position, the waiting list carefully selected 
by the test should be made available for other 
employment either within the government service 
or outside it. Such departments as those of parks 
and street cleaning continually use extra and 
temporary help, with the sole consideration of 
getting the work done, and not with any idea 
of transferring the individual workman from 
department to department so that he may work 
regularly. The whole civil service list system, like 
that of industry, is based upon getting the work 
done, with little regard to the under-employment 
or irregularity of employment of the workman. 
4. A study of the civil service employment 
bureaus, from the point of view of the welfare of the 
workmen will prove most illuminating. 

The fourth section of the preventive program, 
the direction of children into industry belongs 
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essentially to the public school system rather than 
to the public employment exchanges, although 
in the actual work of placement there should be the 
closest codperation between the two. Mr. Meyer 
Bloomfield has tentatively outlined the functions 
of a scheme of juvenile education and employment 
exchanges as follows: 


1. To provide boys and girls under eighteen with 
an opportunity to secure information and advice as 
to training opportunities and available situations. 

2. To list employment opportunities, after inquiry, 
and endeavor to secure educational opportunities in 
part time or other ways for those placed, through 
school codperation. 

3. To place such applicants as must secure work in 
the most suitable position possible, special effort being 
made to deal subsequently with makeshift or tempor- 
ary placements. 

4. To organize a follow-up system through paid 
and volunteer workers visiting 

a, employers who may be induced to interest 
themselves in the progress of those placed with 
them. 

b, those placed by the exchange, in order to 
encourage their vocational, as well as educational 
social, and physical growth. 

5. To provide a system of medical or health guidance, 
with a staff of physicians to make follow-up studies 
of young employees in specified occupations in order 
to determine their effect on health, etc. 

6. To conduct lecture courses with suitable devices 
to secure interest on the part of parents, teachers, 
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children and the public in the problems and ways of 
choosing and preparing for a life work. 

7. To study the employment open to the youth of 
the city from the point of view of their requirements 
and opportunities, advantages and disadvantages; and 
publish the results in simple pamphlet form for the use 
of teachers, parents, and the children. 

8. To codperate with employers and others in 
studies and experiments in more scientific methods of 
hiring and advancing employees; organization of a 
codperating employment managers’ association. 


As a preliminary to the adoption of such a 
program, a six months’ study of this problem is 
recommended in each city for the purpose of 
organizing the needed codperation of the schools, 
employers, exchanges, and others. Advisory com- 
mittees are recommended as part of the plan of 
administration. 

In addition to this codperative work between 
boards of education and employment exchanges, 
there should be an extension of the law prohibiting 
child labor under the age of sixteen, a limitation of 
the wholesale entrance of children into industry, 
and the development of continuation schools and 
part-time schools within the industries themselves, 
under the supervision of the public school system, 
or in connection with it. 

The subject of unemployment insurance in this 
country is not yet a matter for zmmediate adoption. 
Neither the data necessary for its proper formu- 
lation nor the machinery for administration in 
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the form of auxiliary societies and public exchanges 
which exist in all countries that have adopted it, 
exists here as yet. Subsidies on any large scale 
to trade-union organizations are not practical 
at this time, although limited experiments may be 
made where payments can be safeguarded through 
the establishment of committees, representing all 
contributors to the fund. 

We are ready, however, for the encouragement 
of the payment of out-of-work benefits by trade 
unions whose trades are comparatively well 
organized; for experiments in mutual insurance 
whereby both employers and employees (and 
the government voluntarily) contribute to a com- 
mon fund in such steady employments as common 
carriers, printing, etc. With the establishment 
of Federal and municipal exchanges we may also 
be ready for the experiment of the administration 
of a public fund in connection therewith, limited 
to certain trades. 

On the other hand, we know far too little of 
casual and seasonal labor, which needs such a fund 
most, to estimate the amount of risk, or the 
assessments to be paid. Furthermore the whole 
problem of unskilled labor is immensely compli- 
cated by the presence in this country of 13,000,000 
foreign-born persons and the constant forward 
and backward flow between countries in seasons, 
amounting to nearly a million a year in normal 
times. It is highly essential to safeguard any 
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fund from exploitation, and in working out our 
own checks upon this the experience of other coun- 
tries will not help us much. To those who believe 
that unemployment insurance can be administered 
only through trade unions, the reply is necessarily 
that casual and seasonal workmen must then first 
be organized. A similar problem faces us in 
connection with women’s work which is as yet 
almost wholly unorganized. We should avoid the 
danger and deception of appropriating or collecting 
a relief fund and calling it insurance without main- 
taining the principles of insurance. 


If this program seems too remote or too ideal- 
istic, it must be remembered that it is to be 
accomplished not by one swift process but by the 
sum total of what the average citizen does as a 
business man, by what the investor does as an 
employer, by what each of us does in office, in 
business, in school. It is essential that we should 
be on the right road, that we should realize the 
complexity of the efforts needed to reach the goal, 
and not blind ourselves to the fact that our small 
individual effort is not the sum total of either the 
task or its accomplishment. 


APPENDIX I 
A BILL 


To establish in the’Department of Labor a bureau 
to be known as the National Bureau of Labor Ex- 
changes and for other purposes. 


Be 1t enacted by the Senate and House of Represen- 
tatives of the United States of America in Congress 
assembled: That there shall be established in the 
Department of Labor a bureau to be known as the 
National Bureau of Labor Exchanges. 

SECTION 2. Commissioner.—That the bureau shall 
be under the direction of a Commissioner of Labor 
Exchanges who shall have technical and scientific 
knowledge upon the subject of unemployment and 
the administration of public labor exchanges and 
recognized capacity to direct investigations of unem- 
ployment and public and private agencies for remedy- 
ing the same and who shall be appointed by the 
President with the consent of the Senate. 

SECTION 3. Advisory Council.—That there shall 
be attached to the national bureau of labor ex- 
changes an advisory council appointed by the 
Commissioner, to serve without compensation or re- 
muneration except for necessary traveling expenses, 
composed of three persons representing employers, 
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three persons representing employees, and three 
persons representing the public. The Commissioner 
shall act as chairman of the council. It shall be 
the duty of the advisory council to advise and assist 
the Commissioner in determining the policies of the 
Bureau. The tenure of office of any member of the 
advisory council shall be at his own pleasure unless 
removed for cause. Vacancies, however caused, shall 
be filled in the same manner as the original appoint- 
ments. : 

SECTION 4. Appointment of Officers—That there 
shall be in the bureau such deputy commissioners, 
agents, and other officers as shall be necessary to 
execute the powers and perform the duties of the 
bureau. They shall be appointed, and may be 
removed for cause, and their compensation shall be 
fixed and raised or decreased from time to time, by 
the Secretary of Labor, upon the recommendation 
of the Commissioner and in accordance with the 
provisions of an Act entitled ‘““An Act to regulate 
and improve the civil service of the United 
States,’ approved January 16, 1883 and amendments 
thereto. 

SECTION 5. Offices—That the Commissioner shall 
establish and conduct a system of free public labor 
exchanges with branches at such important industrial 
or commercial centers as he may determine, and 
any such offices may be designated by him as district 
clearing houses. Each office shall be in charge of a 
deputy commissioner or other officer designated by the 
Commissioner, who shall be subject to the super- 
vision and direction of the Commissioner. All such 
offices and branches shall keep uniform records and 
shall exchange reports showing the demand for and 
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supply of labor in such manner as the Commissioner 
may direct, and shall solicit business by advertising in 
newspapers and in any other way that the Com- 
missioner may direct, to facilitate the bringing 
together of employers and employees. 

SECTION 6. Local Aid—That the Commissioner 
may enter into an agreement with any governmental 
authority, for such period of time as may be deemed 
desirable, for the purpose of establishing and‘ main- 
taining municipal free public labor exchanges, and it 
shall be lawful for the Commissioner to expend funds 
and to permit the use of public property for the joint 
establishment and maintenance of such offices as may 
be agreed upon. 

SECTION 7. Duties and Powers.—That the Com- 
missioner shall: (a) codérdinate through the central 
office of the bureau the work of all agencies that 
collect and furnish information regarding employment; 
(b) collect and furnish information for the purpose 
of bringing together all persons seeking employ- 
ment and employers seeking labor; (c) provide 
facilities for the direction of workers into industry; 
(d) administer such funds as may be made available 
from time to time for the purpose of distributing 
unemployed persons from one place to another; (e) 
investigate the circulation of information and state- 
ments regarding labor market conditions for the pur- 
pose of preventing fraud and improper practices and 
from time to time present to the proper authorities 
for action thereon the results of such investigations; 
(f) investigate the work of all agencies and persons 
engaged in the business of procuring employment or 
furnishing information concerning employment and 
require from them from time to time such reports as he 

33 


514 Out of Work 


may determine will show the condition of the labor 
market and will facilitate the distribution of labor; 
(¢) publish and distribute information regarding 
the true state of the labor market in bulletins and in 
such other form as he may determine, in English and 
in such other languages as may be necessary, and (h) 
investigate the extent and causes of unemployment 
and make recommendations for the reduction of un- 
employment and for the prevention of distress from 
involuntary idleness. 

SECTION 8. Registration of applicants.—That ap- 
plicants shall register upon forms prescribed by the 
Commissioner, and there shall be kept at each office a 
complete record of all applications for employment 
and all calls for help, all persons referred to employers, 
whether positions are secured or not, and if not the 
reasons therefor, and such other details as may be 
required. That all persons referred to employers shall 
always be notified of the existence of an industrial 
dispute, strike, or lockout at or in connéction with 
the business or place of business of the person or 
corporation making the request for help. That the 
Commissioner, deputy commissioners, or other agents 
or officers shall undertake no responsibility with 
regard to the character of applicants or the payment 
of wages or other conditions, beyond supplying such 
information as may have been obtained. 

SECTION 9. Reports——That the Commissioner 
shall report to the Secretary of Labor annually, or at 
such other times as the Secretary may elect, concern- 
ing the operations of the bureau and the results of all 
investigations conducted under the provisions of this 
NCL Aa 

SECTIONIO. This Act shall take effect immediately. 
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Explanatory Notes on Proposed Bill to Establish a 
National Bureau of Labor Exchanges 


In re Section r. Dealing with the most important 
of labor problems, that of keeping the workman 
employed and providing industry with the help it 
needs, the proposed bureau is a codrdinate division of 
and should be attached to the Federal Department 
of Labor. : 

In re Section 2. The administration of public 
labor exchanges, with all its correlated duties, is a 
highly technical and specialized undertaking, and its 
success will largely depend upon the knowledge 
and initiative of its chief executive officer. The 
President should therefore be given free rein to make 
the best possible selection according to specified 
standards, instead of limiting it to the rather uncertain 
results of a civil service examination. 

In re Section 3. Such an advisory council with 
representatives of labor, industry, and the public 
should be a vital factor in obtaining the full codpera- 
tion of employers and employees and the expert 
advice of disinterested students of the problem and 
in preserving absolute neutrality in labor disputes. 
The members of the council should include unorgan- 
ized as well as organized employers and employees, 
so that all may benefit from the policies adopted. 

In re Section 4. The merit system and an elastic 
machinery for fixing the salaries of all employees will 
prove a decided incentive to sincere and efficient 
administration. The power of appointment should 
be vested in the chief executive officers in order to 
centralize authority and responsibility. 

In re Section 5. The broad phraseology of this 
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section permits the gradual development of a closely 
welded network of labor exchanges and the establish- 
ment of such clearing houses as may be necessary. 
By keeping uniform records, exchanging reports, and 
soliciting business, the system will eliminate much of 
the waste and loss of time between ‘‘jobs.”’ 

In re Section 6. This general power to codperate 
with any governmental authority will largely increase 
the number of public labor exchanges (all closely 
affiliated with the central office at Washington, 
D. C.), the Federal government will be relieved of 
considerable expense for equipment, and local interest 
and codperation in the organization of the labor mar- 
ket will be inspired. Cities, and not states, are the 
industrial and commercial units of the country. The 
boundary lines dividing the political sovereignty of 
the states are not the strategic lines involved in the 
distribution of labor. The proposed Federal district 
clearing houses, with jurisdiction over great indus- 
trial districts, can exchange information between the 
different cities, entirely ignoring political state lines, 
with far better results. Federal aid to, and codpera- 
tion with, municipal instead of state employment 
offices will therefore result in greater efficiency. 

In re Section 7. The detailed duties and powers, as 
specified, are of vital importance for the broad and 
constructiye development of the system: (a) by mak- 
ing the central office the clearing house for all em- 
ployment work; (b) by actually bringing together 
employers and employees; (c) by guiding children and 
immigrants into useful employment; (d) by super- 
vising the distribution of any funds obtained from 
any source in transporting unemployed persons from 
place to place; (e) by eliminating misleading infor- 
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mation as to labor market conditions; (f) by standard- 
izing methods and increasing the efficiency of other 
employment offices; (g) by giving wide publicity to 
the condition of the labor market; and (h) by making 
constructive recommendations for the relief of the 
unemployed based upon scientific investigation. 

In re Section 8. The records detailed are quite 
essential. The notice to applicants for work of the 
existence of an industrial dispute will prevent the 
sending out of strike-breakers. By leaving to employ- 
ers and employees the actual settlement of the terms 
and conditions of the contract of employment, the 
bureau is freed from all responsibility of this nature. 

In re Section 9. The reports of the bureau, which 
would be of considerable value to many readers, 
should be printed and distributed freely. 


APPENDIX II 


NATIONAL RELIEF FOR UNEMPLOYMENT BY PUBLIC 
WORKS 


The following suggest measures open to the Federal 
government to provide for the institution or continu- 
ance throughout the country of public works that 
would engage in large numbers men laid off by private 
industry. These measures were not devised to relieve 
unemployment and are not to be so advocated. They 
have long been recognized as highly expedient and 
necessary public improvements. They may now be 
made to coincide with the present nation-wide scarcity 
of work. Further, they will be effective only if 
carried on according to all the normal standards and 
methods and discriminations of industrial efficiency. 


Reclamation 


1. Extension of irrigation and other reclarnation 
projects by the Federal government for Arizona, 
New Mexico, Nevada, Utah, Southern Idaho, Central 
Oregon, Eastern Washington, parts of Montana, 
Colorado, Wyoming, and Nebraska. 

2. Advancement of funds to land clearers by the 
Federal government, if this isnot undertaken by the 
states. 

3. Such immediate revision of the requirements 
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and operation of the hitherto unsuccessful Carey Act, 
and such effective Federal supervision of its adminis- 
tration by the various states that the act may serve 
its original purpose of swift reclamation and the 
establishment of settlers on the land. 

4. The utmost practicable codperation, after in- 
vestigation, on the part of the Reclamation Service 
with organizations and private individuals in realizing 


colonization projects on government land for the re- » 


lief of unemployment. With the present rates for 
government land, this provision would have to include 
some adjustments as to time allowed for payment. 

5. Greater publicity for the work of the Reclama- 
tion Service in the Department of the Interior. This 
Service now has open for entry 400 farms, for which 
water has been provided, located on 24 projects in 16 
states. 


Rivers and Harbors 


1. The appointment of an Emergency Commission 
on National Waterways composed of engineers and 
other experts and required to report at once which of 
the many and various provisions of the Rivers and 
Harbors Bill are beyond the shadow of a doubt neces- 
sary, of more than local importance, and entirely 
outside the “‘pork-barrel’’ class. The more debatable 
proposals and appropriations can be left to the longer 
deliberations of some such body. 

2. The immediate inception of the projects ap- 
proved. 

Particularly important are the flood prevention 
projects, referring especially to the Ohio and Mississippi 
Valleys. These projects include such operations as 
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regulating the flow of navigable rivers, keeping them 
from reaching flood height; encouraging afforestation 
at headwaters to prevent too rapid run-off; building 
dams, reservoirs, and dikes, dredging, straightening 
channels, building spillways, and draining swamps. 

Among the river and harbor projects which are now 
most critical are those referring to the Columbia River 
at its mouth; the Delaware River between Philadel- 
phia and the sea; the Hudson River, in extension of 
the Erie Barge Canal; Mobile Bay Channel, from the 
Gulf of Mexico to the city of Mobile; Boston Harbor, 
Massachusetts, thirty-five foot channel; Ohio River, 
locks and dams. Much work is necessary along the 
course of the Mississippi. The exact extent of the work 
and the amount and variety of employment it can 
offer can be known only after there has been an expert 
report upon what levees are necessary, what lands 
are subject to overflow, what construction is indicated, 
etc: 

3. Provision for making the Panama Canal ma- 
chinery available so soon as practicable. 


Roads 


(Of the 2,225,000 miles of highways in the United 
States, less than one tenth is improved.) 

1. Immediate inception of work on needed public 
highways all over the country. This is no new 
proposition, but a hastening of the development of a 
national road system long recognized to be an impor- 
tant governmental duty. The recent recommendations 
of the Good Roads Congress should serve as a guide 
and thus expedite the work. The importance of 
good roads to a system of national defense has lately 
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become apparent. Their importance to agriculture 
and to trade and commerce is incalculable. A team 
that pulls only two bales of cotton on a bad road can 
pull six or seven bales on a good one. This one con- 
sideration has great influence on the celerity with 
which new supplies can be put at the disposal of 
industry. Good roads would do as much as increased 
credit facilities toward solving our annually recurring 
problem of moving the crops. In the United States, 
$40,991,449,000 is invested in agriculture. The 
magnitude of this investment makes an adequate 
national road system highly desirable, if not imper- 
ative. 

2. Federal aid to states and counties in the 
improvement and construction of rural post roads, and 
coéperation with the states in the tmmediate under- 
taking of this work. 

3. Federal appropriations for the repair of public 
roads, especially in such states as Arizona and Nevada 
where the closing of the copper mines and the absence 
of other industries leave the unemployed peculiarly 
without resources. 


Public Work 


1. The expediting and continuance of necessary 
Federal buildings already provided for in all parts of 
the country. 

2. The hastening of public work now being urged 
by business men and citizens in Washington, D. C. 

3. The opening of coal fields in Alaska to operators 
and the building of railroads by the government for 
the purpose of developing the labor resources of the 
territory. The furnishing of transportation by the 
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government to recruit the workmen for these oper- 
ations from men now idle in similar industries in the 
United States. 

4. Organized assistance to the building trades, as 
well as to communities, by the institution of a national 
building loan fund, such as the one recently formally 
recommended by the American Federation of Labor. 
Muncipalities or responsible private individuals could 
borrow from such a fund for the purpose of beginning 
at once the building of model tenements and cottages. 
The housing bill recently passed in England, with 
especial reference to unemployment, offers an analogy. 


Trade and Commerce 


1. Merchant Marine. Building and equipment of 
ships in this country, engaging American workmen 
and using American materials—steel, etc. This is a 
fitting accompaniment to the building up of a new 
trade system encouraged by the opening of the Pan- 
ama Canal, the amendment to the registry acts, and 
the new Federal reserve system. 

2. Immediate encouragement to American manu- 
facture of hitherto imported goods, by greater pub- 
licity for information about foreign methods of 
manufacture in the Consular reports, hereafter to be 
contained in the new publication of the Department 
of Commerce. 

3. Codperation with students and research labora- 
tories and factories in working out, with the utmost 
possible speed, ways of developing good dyestuffs, of 
which the United States does not know the secret, and 
drugs, such as aspirin and acetanilide. This country 
has consistently sent its own coal tar to Germany to be 
developed. 
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4. The encouragement of new manufacturing 
industries by the wide circulation of information 
already gathered by the Geological Survey concerning 
the location of valuable deposits of commercial sub- 
stances. 


Agriculture 


1. Greater codperation in the Department of 
Agriculture with existing public employment agencies 
other than the existing Federal system with which 
codperation has already been arranged. Such codpera- 
tion is especially effective in placing men with fami- 
lies at work in the country. 

2. Federal farm loans and advances on crops and 
agricultural products. The postal savings funds 
and Federal reserve notes suggest possible methods. 
Passage of a rural credits bill. 

3. Theemployment of skilled workmen by expand- 
ing to the greatest possible degree the investigative 
and research divisions in the department’s work 
through: 

' The expansion of experiment stations. 

An increase in the present facilities for investi- 
gating the utilization of reclaimed lands. 

More extended studies of soil bacteriology, of 
grain production, of animal husbandry, of cereals, 
and further special investigations of orchard and 
fruit diseases, of chestnut bark disease, and cattle 
ticks. 

These merely illustrate the possibilities. 


General 


1. An immediate intra-department survey of the 
possibilities of employing further help with profit 
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is recommended to every Federal department. Itis 
further recommended that a committee, composed of 
members of several departments, be charged with 
stimulating this survey and collecting the results. 

2. The use of the unemployed, selected with all 
necessary care, is proposed for the census work, and 
for any temporary investigations or inspections that 
may be necessary. 


Military Service 


1. A citizen soldiery,’ requiring the enlistment of 
all young men for a period of about four months, 
would have, among other results, an appreciable 
influence upon unemployment. It would raise the 
level of the physical capacity of workers throughout 
the country, and the maintaining of their physical 
efficiency for years would mean also the maintaining 
of their industrial employability. Moreover, there 
would at all times be a certain force withdrawn from 
the industrial competition. Yet no single worker 
would be withdrawn for a sufficient length of time to 
handicap his civil career. 


t The Britten bill now before Congress provides for the enlist- 
ment of 100,000 unemployed men, to prevent their loafing in 
enforced idleness, and to maintain their employability. 


APPENDIX III 
PUBLIC WORKS—CITIES AND TOWNS 


The possibilities of public work will differ widely in 
various cities and towns. The first necessity is that 
a committee representing all the authorities concerned, 
the mayor, the city council, the board of estimate and 
apportionment, the public service commission, the 
city engineer, and the heads of the various city 
departments, come together and decide definitely: (1) 
what works already provided for can be hastened; (2) 
what repair or other work arranged for the summer can 
be done almost as wellin the winter. There should be 
a careful estimate of how many men these works will 
employ and for how long atime. This number should 
be compared with the number of unemployed work- 
men in the city. After these points have been made 
clear, the committee may determine what new pro- 
jects may be undertaken with ultimate profit to the city 
and with immediate profit to its workmen. The difficul- 
ties in financial operations, in expediting the technical- 
ities involved in appropriations, or of advertising 
loans or bond issues may be authoritatively and 
swiftly dealt with if an official and responsible com- 
mittee has once certified that the works themselves and 
the money arrangements necessary to get them under 
way are compatible with the city’s welfare. 
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The most important matters to be settled are 
whether the work is to be given by the city directly or 
through contractors, whether it is to be done purely 
on an emergency basis, at emergency wages, with 
selection of. candidates rather on the basis of need and 
of number of dependents than of ability, and with 
a relay system, or a half-time system, designed to 
permit the temporary employment of a great many 
rather than the permanent employment of a few, or 
whether the work throughout, is to be done, and the 
workers chosen with reference to normal industrial 
standards and conditions. Except in a few kinds of 
distinctly unskilled emergency work, such as rock 
crushing, stump clearing work, etc., where camps can 
be established, the work will be successful to the 
degree in which it conforms to normal standards. 

The following illustrate types of work open to cities 
and towns of various kinds and location: 


Sewers— 
Mending or cleaning. 
Extending to new sections of city. 
Street Improvement— 
Quarrying, stone crushing, getting blocks ready, 
sand sifted, etc. 
Mending of asphalt. 
Paving, laying cobbles, etc., when ground not 
frozen. 
Grading, where weather permits. 
Opening streets. 
Curbing. 
Laying sidewalks. 
Street widening. 
Building of boulevards or concourses. 
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Water System— 
Construction of mains. 
Extension of high pressure system. 
Extension of City Facilities— 
Installation of fire alarms. 
Lamp posts. 
Letter boxes. 
Street signs, etc. 
Roads— 
Codperation with state and county road pro- ~ 
jects. 
Reclamation— 
Draining swamp land on outskirts. 
Land clearing, stumping. 
Water-front— 
Building or repairing of wharves or piers. 
Construction of bulkheads. 
Dock repairs. 
Filling in water-front. 
Improvements— 
Tearing down condemned or old buildings. 
Taking up abandoned car tracks. 
Tearing down old street bridges. 
Repairing City Property— 
Overhauling municipal ferryboats, fireboats. 
Overhauling supplies for these. 
Municipal Business Projects— 
Reducing of garbage and waste as municipal 
business venture (if contract permits). 
Municipal ice house (where possible or desirable). 
Municipal woodyards (where possible or desir- 
able). 
Municipal -brickyards (where possible or desir- 
able). 
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Building Operations— 

Repairing of city institutions, by new cottages, 
boiler houses, coaling stations, laundries, store- 
houses, etc. Extensions for jails, hospitals, 
asylums, morgue, etc. 

New courthouse, etc. 

Municipal market. 

Municipal lodging houses. 

New public schools. 

New reformatories. 

Public baths. 

Public comfort stations. 

Bridges over railroad tracks. 

Model tenements, etc., etc. 

Indoor Work— 

Making of uniforms (jails, asylums, etc.). 

Making of supplies used in institutions—band- 
ages, pads, etc., for city hospital; basket work, 
trays, etc., for bakeries and laundry depart- 
ments; bathing suits used in municipal baths; 
making of brick tiles, etc. 

Indoor painting and cleaning. 

Making or repairing equipment for parks, play- 
grounds, etc. 


In addition to the possibilities of employing large 
numbers of skilled and unskilled workmen in these 
and other ways, cities may employ a limited number 
of professional workers on investigations already 
planned or proposed and intended to be preliminary 
to legislative or administrative provisions. 

In the present crisis, certain municipalities in va- 
rious parts of the country that have not been able to 
secure or hasten appropriations by the regular pro- 
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cedure have been able to continue or institute city 
work by the codperation of citizens; chambers of com- 
merce, other associations, and individual citizens have 
advanced the city the money for wages, or a fund 
has been raised by general subscription. In one case 
at least street grading work has been done through 
private capital, working through the city employment 
bureau. 

The choice of workmen is made sometimes by the 
various city departments, sometimes by contractors, 
sometimes by a Citizens Relief Committee, sometimes 
through the city’s charitable organizations. Very 
generally the heads of families and citizens are pre- 
ferred. 
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APPENDIX IV 


ONE MUNICIPAL PLAN—-EMERGENCY MEASURES SUG- 
GESTED TO THE CITY COUNCIL OF CLEVELAND 


1. That the Mayor appoint a committee of com- 
petent men to work out a campaign to increase the 
demand for labor, along lines that they might see fit. 

2. That the proposed municipal improvements be 
done at the earliest possible date. The installation 
of grade crossings, the building of street railway 
extensions, and the construction of city sewers, are 
three plans of improvement which will probably be 
started in early spring. The commencement of this 
work now would greatly reduce the number of unem- 
ployed and be no extra expense to the city. Cleveland 
is the natural labor center of the Western Reserve, 
and for this reason the condition here will probably 
affect the balance of the district. By stimulating 
business here, relief will be brought to surrounding 
towns in the district. 

3. That the employers of labor, if they find it 
necessary to further curtail their forces, should reduce 
the number of working hours per man, rather than the 
number of men employed. This would not be an 
added expense to their pay rolls, but would decrease 
the army of unemployed in the city. 

4. That employers of labor who do not contem- 
plate decreasing their forces, should decrease the 
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number of working hours per man, and increase the 
number of wage earners. In this manner the burden 
of the industrial depression would be distributed 
among a greater number of men, and a great deal of 
the suffering would be eliminated, as this would add at 
least half as many men to the number of those at 
present employed without increased expense. 

5. That the employers of the city of Cleveland, 
as far as possible, patronize the State-City Free 
Labor Exchange at the City Hall, an institution main- 
tained by the state of Ohio in conjunction with the 
city of Cleveland, where employers and wage earners 
are brought together without any expense to either. 
A centralization of the Cleveland labor market would 
greatly facilitate the employers’ securing competent 
and trustworthy employees, as well as assisting the 
wage earners searching for employment. In this 
office information is on file which will enable employers 
to choose between the worthy and the unworthy. 

6. That the city through the Council and the 
Mayor’s Committee father a campaign among busi- 
ness men, and urge them, where it is possible, to ‘“‘hire 
another man,’’ and that the Commissioner of Employ- 
ment receive the proper authority from the Council to 
communicate with the employers and business organ- 
izations in Cleveland, and the surrounding towns, 
stating the real condition of the working men in 
Cleveland, urging them to join the ‘‘Hire a Man” 
movement. The Council Committee on Labor and 
the Commissioner of Employment requested a special 
appropriation of $300.00 for the expense of this 
campaign. 

7. That the Commissioner of Labor encourage 
families and small firms to hire help where possible for 
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all kinds of labor, whether the work is washing and 
cleaning for women, or beating rugs and shoveling 
snow for men. In this manner the citizens of Cleve- 
land of moderate means can materially assist in help- 
ing to solve the unemployed situation in Cleveland. 
One day’s labor will enable a man to live and secure 
the necessities of life for several days. 

8. That the police assist in culling vagrants from 
the unemployed who are really in search of work. 
This would greatly aid in giving those work where the 
wages would bring the greatest relief. 

9. That the State-City Free Labor Exchange be 
given greater support by the City Council, and thus 
be able to widen the scope of its work and more intelli- 
gently handle the unemployed situation. While at 
the present time the Exchange is working at the 
highest rate of efficiency obtainable under the limited 
means at its disposal and has accomplished a great 
deal, increased support would enable it to make 
a systematic study of the trades of the great num- 
bers of men who are thrown out of employment 
during the slack seasons of their work, and devise some 
means for absorbing them into other lines of occupa- 
tion. The Exchange should be enabled to act as a 
barometer of labor conditions, and anticipate times of 
industrial depression, and arrange to meet these condi- 
tions with remedial measures. 

10. That the City Council, instead of offering 
charity as a solution of the present depression, should 
assist the Commissioner of Employment to meet the 
great plea of the workingmen, ‘‘We want jobs, not 
charity.”” The receiving of charity does not tend 
to raise the standard of self-respect which every 
workingman who is able and willing to work should 
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have. The Council should expedite all contemplated 
city work, and place the hiring of labor for city 
construction work with the State-City Free Labor 
Exchange. 


APPENDIX V 


THE CHURCH AND UNEMPLOYMENT—WHAT YOUR 
CHURCH MAY DO* 


Have families or individuals in the church become 
personally responsible for needy families or individu- 
als, after finding out the need. The need 
Bea ‘Good : : , 
Neighbor” ™2Y consist of clothing, food, a doctor's 
service, medicine, or simply friendship. If 
those who are in a position to render these services 
were actually to perform them, it would help greatly 
to solve the relief problem this winter. 
At every church prayer-meeting there should be a 
period devoted to the ‘‘good and welfare of our neigh- 
bors,’’ when the question should be asked: 


2 ie ill“ Are any of our neighbors in distress of any 
Vitalize . f : 
? ” 
G@errayer kind: If there are such, immediate steps 


Meeting Should be taken to assist them. In the 

churches in which there are no poor, the 
question might be: ‘‘ Are any of youin need of workers 
of any kind, either for temporary or permanent jobs?” 
The church should then proceed to bring together the 
jobless man or woman and the manless or womanless 
job. This may be done in codperation with the Pub- 
lic Employment Bureau, corner of Lafayette and 
Leonard Streets, Manhattan (Telephone, Franklin 


‘Program issued by Inter-Church Employment Committee, 
New York City. 
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6101). It might also be asked: ‘‘Are any ready to 
furnish clothing or other assistance?’’ Somebody 
should be ready to see to it that these gifts are properly 
taken care of and delivered to those for whom they are 
intended. 

Every week there should be printed an announce- 
ment in the church calendar stating specifically that 
either a special committee or the regular 
church staff is prepared to serve those 

for Work 
who need help, or those who need work, and Work- 
and to receive applications for workers ere 
from possible employers, and offers for 
general relief from any members of the church. 

Observe ‘“‘Unemployment Sunday,”’ either at the 
scheduled time, which will be announced later, or when 
convenient, but as early in the winter as 
possible. Definite suggestions will be made 

: ; ; 7 ment Sun- 
for this service in a pamphlet issued by day Sonid 
the office of the Inter-Church Unemploy- pe Featured 
ment Committee. 

Housekeepers may find jobs which are usually 
postponed until spring. There are cellars and attics 
to be cleaned, or work to be done in the 


Weekly Call 


“Unemploy- 


yard; there are all kinds of repairs about F ee ne 
the house. All these jobs must be done * ee 


sometime,—why not do them now, when 

they will give life and hope to somebody out of work? 
Office managers and employers in general may take 

this opportunity for properly disposing of accumu- 

lated papers and material,—for setting up m 

adequate filing systems, and doing many Left-over” 

other things which they know need to be Jone hae 

done in order to secure the greatest effi- 

ciency in their business enterprises. While this may 
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not bring immediate profit to them, it will prepare 
them for handling more effectively the business which 
will undoubtedly come later. 

There are repair jobs in the church itself which may 
be done now. It may be difficult to raise the money 

for this purpose, but, if the work must ulti- 
Repair mately be done, an effort should be made 
pone ea to secure the necessary funds, as work given 
the Church : : ; } ; 

to the toilers during this winter will be 
worth many times as much to them now as during 
normal seasons, when jobs are more plentiful. 

A systematic plan to have members of the church 
canvass certain neighborhoods, or their personal 
Chorch friends, for jobs for the needy will be most 
Members Cflective. In the aggregate, many days of 
Getting work will be found in this way. It will un- 
Jobs for doubtedly be much easier for intelligent, 
Others persuasive persons to secure work for the 
unemployed than it would be for the unemployed 
themselves to do so. It doesn’t matter what kind of 
jobs they are,—it will be comparatively easy to find 
needy persons to do them. There are undoubtedly 
many families in the suburbs or in country homes who 
can at this time give special employment. 

Set aside a day early in the winter, when it will 
be generally understood that representatives from 

; the churches in the community are to call 
ye upon the people for the purpose of securing 
Be Com. jobs for the unemployed. Give this matter 
munity. the utmost publicity, so that the neighbots 

may have been prepared to think about it 
and thus be ready to talk sympathetically and de- 
finitely with the visitors. This day may be observed 
in practically every church in the community. 
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Urge employers of labor to continue operations as a 
religious duty. The employer who creates jobs should 
be regarded as doing religious work. The 


entire problem of unemployment must be ae 
: os : obs a 
made a problem of applied religion. It is Religious 


as important this winter as any social or Pasi 
philanthropic work that has ever been 
done by the Church. 

Influence employers to give part time work to all 
rather than full time work to a few. Their own in- 
dustrial forces and organizations will thus ~ 
be kept intact, and, while there will un- Part Time 
doubtedly be some difficulties in the way apie 
of enforcing this rule, it will prevent the 
demoralization which is inevitable on account of the 
lack of employment,—families will be held together 
and it will prevent a breaking down in their social 
and moral life. Undoubtedly the loyalty of these 
employees will be greatly strengthened by this 
evidence of friendship and regard on the part of the 
employer. 

An effort should be made to help workingmen 
maintain a fair standard of wages. There will be a 
temptation to ask the jobless man or 


woman to work for less than their work is Maintain a 
rena ioats i nied Fair Stand- 
worth, simply because they are helpless. . 4 c¢wages 


There will be large demands for money to 

be used for charitable purposes during the coming 
winter. Many of these demands should be heeded 
but, on the whole, it will be much better for employers 
of labor to keep their men at work, even at a financial 
loss, than to give the same amount of money as may be 
lost by so doing to philanthropic and relief agencies. 
It is better to reduce the hours of labor if a full work- 
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ing day cannot be had, than it is to reduce the wages. 
When normal times return, the old standard will then 
not have been lowered, and workingmen will not be 
compelled to repeat their struggle to secure what they 

regard as a living wage. 
The church may get in touch with needy people 
through the public school. The school-teachers are 
usually familiar with the situations in the 


Codperate tomes of their pupils, particularly if their 

with School- : , 

T scholars are poorly nourished or thinly 
eachers 


clad. There is an increasing tendency 
this winter to take children out of school and send 
them to work, because their fathers have lost their 
jobs or have to work on reduced time or lowered wages. 
It will be a most worthy charity to give the parents a 
small sum of money weekly in lieu of wages,—per- 
haps not quite as much as a child might earn, but 
enough to keep him in school. 
Some groups of churches may establish loan agencies; 
all that is required is a sufficient amount of money to 
begin operations, and a simple, sensible 
penne plan of administration. A low interest 
Gifts charge will probably make the enterprise 
practically self-supporting. The capital 
invested would be returned to those who advanced it, 
when the necessity for its use shall have passed by. 
To loan money in a businesslike way would be better 
than giving it outright to those who are temporarily 
embarrassed on account of unemployment, or for some 
other reason which will not result in permanent dis- 
ability. 
Do not conduct bread-lines, soup-kitchens, give 
public dinners, or other public relief enterprises for 
the destitute without consulting the authorities on 
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social and relief work. Much harm may be done 
by such enterprises. A supreme effort 

should be made to assist families as such, The Family 
keeping father, mother, and children at see : 
home, where together they may eat their gether 
bread with gladness of heart. 

It is extremely important that the churches should 
all codperate in this work, thus avoiding overlapping 
and overlooking. There will soon be es- 
tablished in codperation with the New 5 
York Federation of Churches a central ees 
point in each community which may ing through 
serve as a clearing-house for the churches Codperation 
in that district. It is understood that not 
every church is in a position to work effectively in 
meeting the unemployment and relief conditions in 
New York, but every church may undoubtedly 
codperate with all the other churches in its 
immediate neighborhood in seeing that the ut- 
most is done in the name of religion to meet local 
needs. 

The churches should coéperate with the recognized 
public and private charities and relief organizations, 
both because these organizations may ren- 
der a valuable service to the churches and Work with 

- ; the Estab- 
because the churches may be of inestimable lished Relief 
value in assisting these agencies. The Agencies 
measure of actual codperation may be de- 
termined after the office conference either with these 
organizations, or with the Inter-Church Unemploy- 
ment Committee. 

The homeless man will undoubtedly present a most 
perplexing problem to the churches. Demands may ~ 
be made upon the churches, as in previous years, 


Avoid Over- 
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for the use of their buildings for temporary lodg- 
ing-house purposes. There may be some extremely 
Sh cold weather during the winter which may 
elter for napa : 
the Home- justify the use of church buildings for this 
less Man purpose, and when it is possible to put 
them to such use, it will undoubtedly be 
commendable. But the question of sanitation is a 
most serious one, and should be carefully considered 
by those who are responsible for the care of the 
church buildings. It should be remembered that it 
is the business of the city to take care of homeless 
men. It might be a good plan for some of the 
churches to make arrangements with nearby lodging 
houses for the temporary care of homeless men. An 
understanding may be had with the managers of these 
lodging-houses, or with one of the recognized relief 
agencies of the city, that only the tickets actually 
used should be paid for. 
In emergency cases of any kind, call up, DAY OR 
NIGHT, after January Ist, the Inter- 
mee 7eneY Church Unemployment Committee, 200 
Fifth Avenue, Manhattan (Tel., Gramercy 
1552), where full information will be promptly and 
cheerfully furnished. 


APPENDIX VI 
RELIEF MEASURES INSTITUTED BY CITIZENS 


All the measures noted below have been established 
this winter, or are now being projected with distinct 
reference to the present crisis. They are appended 
here not as recommendations, but with the idea that 
some of them may be suggestive to other communities 
where relief measures could now be effectively initi- 
ated by citizens. 

Central Relief Committee where there was no 
Mayor’s Committee. 

Emergency free employment bureau, when city 
had no effective municipal bureau. 

Central and district relief stations. 

House-to-house and shop-to-shop canvass conducted 
by volunteer workers 

1. To find the unemployed that do not apply 
for aid. 

2. To find odd jobs—and other jobs. 

3. To find best medium in community through 
which to administer relief. 

Loan funds, especially for skilled workers 

1. Through funds privately subscribed. 
2. Through money borrowed from banks at 
interest, etc. 

“‘Be a good neighbor” or “Big Brother’? move- 

54! 


542 Out of Work 


ments by which individuals have made themselves 
responsible for unemployed individuals or families. 
Work Rooms for Women—Sewing Rooms. 
With, or without, employment bureau. 
With, or without, selection of applicants accord- 
ing to industrial employability. 
Wage rates—vary from 50c. or 75c. daily to $1.50. 
Product disposed of variously in various places: 
given to Red Cross, to Belgian Relief Fund; sold 
and proceeds given to unemployed; given to 
hospitals and other institutions; regularly con- 
tracted for by factories. 
One meal given. 
Work Rooms for Men. 
Bandages, hospital supplies, etc., made for Red 
Cross or for native institutions. 
Men work from 10 to 3 o’clock and look for work 
the rest of the day. 
Paid Soc. a day. 
Each man given only a few days’ work. 
Efforts made to find them regular jobs. 
Clothing, etc., distributed to the most needy. 
Private owners offered land to be cleared through 
municipal employment bureau at specific wage rate. 
Some form of manufacture started in unused lofts 
or idle factories. 
Discarded railroad ties and telegraph poles collected 
for temporary woodyards. 
Tools, shovels, etc., donated for emergency work. 
Letters and circulars issued to employers of labor 
urging hiring of one more man. 
Systematic appeals made to citizens to buy goods 
made in the home city. 


City newspaper conducted campaign to get men 
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temporary jobs on farms for the winter, with cdopera- 
tion of state labor bureau. 

Money lent by banks and citizens to Building 
Associations to stimulate that business. 

Lists of skilled workmen hunting jobs posted at the 
various exchanges, real estate, cotton, merchants’, etc. 

Unemployed given free use of newspaper advertis- 
ing columns on one day a week. 


Arrangements made with leading daily papers to “ 


print details of most needy cases, without names, each 
day. 

Transportation fund raised to get workers to ice 
camps and other works out of city, and to send back 
to their home towns workers unable to find work in the 
city. 

General movement to employ men to clean up 
neglected burial plots in cemeteries. 

Work furnished unemployed, beginning in February, 
by developing flower and vegetable gardensaround city. 

Meetings of school teachers to organize relief work 
conducted through the schools. 

Subsidizing of penny lunches in the public schools, 
with free tickets for destitute children. 

Vacant houses, lent by owners, equipped as tempo- 
rary shelters for special groups of unemployed, as 
young girls. 

Furnishing temporary homes for unemployed wo- 
men by getting them into households where they do 
a limited amount of housework for their board and 
lodging. 

Temporary shelters opened in old laundries, audi- 
toriums, etc. 

Markets established at which unemployed can buy 
provisions on credit. 
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Credit for unemployed heads of families arranged 
with local grocers. 

Codperative kitchens established, also bread-lines 
and soup-kitchens. 

“Bundle Days” instituted, by which bundles of 
clothes, etc., are widely collected for unemployed. 
Necessary work of fumigating, repairing, washing, 
etc., given to unemployed men and women. Clothing 
sold in temporary ‘‘shops,”’ at auctions, or given 
directly to unemployed. 

Auction sales—goods collected from wealthy resi- 
dents, manufacturers, and shop owners, and sold at 
auction to provide money to give work to the un- 
employed. 

Telephone refunds turned over in lump sum for 
unemployment relief. ‘ 

Theater benefits, balls, exhibitions held for unem- 
ployed and widely advertised. 


APPENDIX VII 
A BILL 


To regulate certain employment agencies and for 
other purposes. 


Be 1t enacted by the Senate and House of Represen- 
tatives of the Umited States of America in Congress 
Assembled: That after July 1st, 1915, no person, firm, 
association, or corporation shall be engaged in the 
business of procuring or assisting to procure employ- 
ment for persons outside the State where the business 
is carried on, and which requires their transportation 
from one state or territory to another state or terri- 
tory, or of collecting and furnishing informationregard- 
ing such employment, without first obtaining from the 
Commissioner of Labor Exchanges, a license if such 
business is being operated for profit, or a permit in 
all other cases. 

SECTION 2. That an application for a license or a 
permit shall be made under oath upon blanks fur- 
nished by the Commissioner and shall be in such form 
and contain such information as he may require. 
With the application there shall be presented to the 
Commissioner satisfactory proof by affidavits of the 
good moral character of the applicant, and in case 
such applicant is a corporation, of its officers. 

SECTION 3. That the Commissioner shall investi- 
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gate or cause to be investigated the character and 
responsibility of the applicant and may examine or 
cause to be examined the premises in which it is pro- 
posed to conduct such agency, and the methods and 
books used in the conduct thereof. 

SECTION 4. That a license shall be granted upon 
the approval of the application, the filing of a bond, in 
due form, to the People of the United States of Amer- 
ica, in the penal sum of one thousand dollars with two 
or more sufficient sureties or a surety company satis- 
factory to the Commissioner, conditioned upon the 
faithful observance by the licensee of the provisions 
of this Act and all rules and regulations adopted 
thereunder, and the payment to the Commissioner 
of a fee of fifty dollars. Such fee shall be paid into 
the Treasury to the credit of miscellaneous receipts. 
The license, unless sooner revoked by the Commis- 
sioner, shall run to the first day of July next ensuing 
the date thereof and no longer, and shall be renewable 
annually on payment of a like fee and on compliance 
with any rules adopted under this act. Every license 
shall contain the name of the licensee, the address at 
which he is authorized to carry on business and the 
number and date of such license, and shall be in such 
form and contain such further particulars as the 
Commissioner may prescribe. Such license shall 
not authorize the licensee or his agents to transact 
business or to advertise or hold himself or themselves 
out as authorized to transact business at any place 
other than that described in the license, without the 
written consent of the Commissioner, nor shall the 
license be transferred or assigned without such con- 
sent. A permit shall be granted in like manner as a 
license and shall be subject to all the provisions re- 
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lating to the granting of a license but no bond or 
fee shall be required. 

SECTION 5. That such holder of a license or a 
permit shall not charge or receive a registration fee for 
filing an application for employment or for help,unless 
he is permitted to do so by the rules and regulations of 
the Commissioner. Such holder of a license or a per- 
mit shall always give a receipt for money received in 
which shall be stated the name of the applicant, the 
amount of the fee, the amount received for transpor- 
tation or for other purposes, the date, the name or 
character of the work or situation procured, the name 
of the intended employer, the wage to be received, and 
whether or not an industrial dispute, strike, or lockout 
is in progress, and such other details as the Commis- 
sioner may designate. 

SECTION 6. That such holder of a license, or a per- 
mit shall not send out an applicant for any employ- 
ment without having first obtained a bona fide order 
therefor in writing, stating the terms and conditions 
of employment and whether an industrial dispute, 
strike, or lockout is in progress at or in connection 
with the business or place of business of the person 
or corporation making the request for help. Such or- 
der shall be kept on file by the licensee and shall at all 
times be open to the inspection of the Commissioner. 

SECTION 7. That the Commissioner shall keep 
different books wherein shall be entered in alphabeti- 
cal order all licenses and permits granted, the date 
of the issuance thereof, and the name or names of the 
holders thereof, with a statement of the place of busi- 
ness, and such other information as the Commissioner 
may prescribe. Such records shall be open to public 
inspection. 
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SECTION 8. That the Commissioner, on the ap- 
proval of the Secretary of Labor, shall make necessary 
rules and regulations to carry out the purposes of this 
Act: (a) to classify the different types of employment 
agencies and to make appropriate rules and regu- 
lations for the different classes of agencies; (b) to 
provide for the posting of licenses, permits, rules and 
regulations, signs, and schedules of rates charged; (c) 
to prescribe the form of books, registers, contracts, and 
records to be kept and of the reports and schedules of 
rates to be filed with the Commissioner; (d) to order 
the refund of fees and transportation charges to ap- 
plicants who fail to secure employment; (e) to pre- 
vent women and children from being sent by such 
agencies to places of ill-repute; (f) to prohibit the 
making, publication, or distribution of any false, 
inaccurate, or misleading statement regarding employ- 
ment or the making of any false entry in any record 
kept; and (g) to prevent fraud, misrepresentation, 
extortion, the dividing of fees, or other improper or 
unlawful acts on the part of all such holders of licenses 
or permits. 

SECTION 9. That if a holder of a license or a permit 
is guilty of fraud or misrepresentation or violates any 
of the provisions of this act or of the rules and regu- 
lations adopted thereunder, the Commissioner may 
order the immediate return of such fees and trans- 
portation charges as may have been advanced, and 
may revoke the license or permit after giving the 
holder thereof such notice as the Commissioner may 
deem sufficient and an opportunity to answer the 
charges. 

SECTION 10. The Commissioner, deputy commis- 
sioners, agents, and any other officers designated by 
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im, may enter the place of business of any employ- 
ment agency subject to, or which he may have reason- 
able cause to believe is subject to, the provisions of this 
Act, and inspect the premises, books, registers, or 
other records of such agency. 

SECTION II. That any violation of the provisions 
of this act or of the rules and regulations adopted 
thereunder shall be a misdemeanor and shall be 
punished by a fine in each case of not more than five 
hundred dollars or by imprisonment for a term not 
exceeding one year, or by both such fine and im- 
prisonment. 


Explanatory Notes on Proposed Bill to Regulate 
Employment Agencies Doing an Interstate 
Business 


In re Section rt. All agencies engaged in the busi- 
ness of furnishing information regarding employment 
opportunities outside the state where the business is 
carried on should be brought under the supervision 
of the national bureau of labor exchanges in order to 
concentrate in one central office all matters affecting 
the distribution of labor. 

In re Section 2. This provides for the filing of an 
application for a license or a permit and for proof 
of an applicant’s good moral character. 

In re Section 3. With this power of investigation, 
the Commissioner may decline to issue a license or a 
permit if any objectionable features are found in the 
applicant’s business. 

In re Section 4. This section provides for the tech- 
nical procedure involved in the issuance of a license 
or a permit, such as the filing of a bond, the payment 
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of a fee, the method of renewal, and what the license 
certificate should contain. It also limits the assign- 
ment of such license or permit, and the transaction of 
business to the one place described therein, in the 
discretion of the Commissioner. These provisions 
apply to all classes of agencies except that those 
not operating for profit, such as philanthropic and 
industrial agencies, are not required to file bonds or 
pay fees. 

In re Section 5. The charging of a registration fee 
is prohibited without specific permission, as the appli- 
cant for work is usually unable to pay such a fee 
until a position is actually secured. By obtaining a 
receipt containing the details specified, the applicant 
for work can prove his claim in case of misrepresen- 
tation or other fraudulent practices. 

In re Section 6. Orders or requests for help should 
always be in writing, not only for the protection of the 
applicant for work but also for the employment agent 
in case of any later misunderstanding. 

In re Section 7. This simply authorizes the keeping 
of registers of all licenses and permits granted, for 
the information of the public. 

In re Section 8. Broad general power is vested in 
the Commissioner and the Secretary of Labor to form- 
ulate and adopt from time to time all necessary rule 
and regulations to meet and cope with the various 
problems, difficulties, and temptations of the private 
employment agency business. Such discretionary 
power in the executive officer will enable him to 
establish fair rules according to the varying needs 
and the local conditions, instead of compelling him 
to enforce detailed and inflexible provisions of law 
often working serious hardship if they are speci- 
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fically included in the original law. The various con- 
ditions to be so regulated are mentioned for their 
suggestive and educational value and include: (a) 
classifying agencies to formulate different rules for 
different classes of agencies, as, for instance, the 
general labor and theatrical agencies; (b) posting laws, 
documents, etc., to prevent exploitation; (c) keeping 
certain records to make them uniform, and filing 
certain reports and schedules to prevent overcharges 


and to centralize all the interstate employment busi- — 


ness; (d) returning fees and transportation charges if 
a position is not obtained without any fault on the 
part of the applicant; (e) requiring reasonable investi- 
gation by employment agencies of places where women 
and children are sent to secure positions, to protect 
health, morals, etc.; (f) prohibiting distribution of 
misleading information or notation of false entries, 
to prevent misrepresentation; and (g) providing for 
the general safeguarding of all persons applying for 
work or for help. 

In re Section 9. The Commissioner is given general 
authority to order refunds and revoke licenses or per- 
mits when laws or rules are violated. 

In re Section 10. The Commissioner and his assist- 
ants are given general authority to inspect all agencies 
amenable to the provisions of this act. 

In re Section 11. This section specifies the penalties 
incurred when laws or rules are violated. 


APPENDIX VIII 
REGULARIZATION OF INDUSTRY* 


(1) Establishment of an Employment Depart- 
ment. The employer should establish, as part of his 
organization, an employment department, having at 
its head an employment manager whose special duty 
it is to study the problems of unemployment in the 
individual shop and to devise ways of meeting them. 
Such a department would aim at: 

A. Reduction of the ‘Turnover’ of Labor. By 
a study of its causes through records of “‘hiring 
and firing,’’ reduction could be made in the “‘turn- 
over”’ of labor which is at present so excessive that 
factories frequently hire and discharge 1000 men 
in a year to keep up a force of 300. 

B. Reduction of Fluctuations of Employment 
inside the Shop. Among the methods that might 
be used for this purpose are: 

(a) Systematic transfer of workers between 
departments. 

(b) Employing all on part time rather than lay- 
ing off part of the force in definitely seasonal occu- 
pations where there would not be much prospect of 
dismissed workers’ being taken on elsewhere. 

(c) Arranging working force in groups and 
From A Practical Program for the Prevention of Unemployment 

in America, John B. Andrews. 
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keeping higher groups employed continuously. 

Those in lower groups will then be encouraged to 

keep out of the industry altogether, or to combine 

it with some other occupations to which they can 
regularly turn in the dull season. 

(d) Keeping before the attention of the rest of 
the organization the importance of regularizing 
employment. 

(e) Keeping in close touch and coéperation with 
outside agencies dealing with unemployment prob- 
lems. 

(2) Regulation of Output. The employer should 
regulate his output and distribute it as evenly as 
possible throughout the year. Methods to this end 
are: 

A. Record Keeping and Forward Planning. 
Yearly curves should be kept, showing production, 
sales, and deliveries day by day, week by week, 
and month by month; and an effort should be 
made each year to level the curve and to smooth out 
the ‘‘peak load.’”’ Production should when possible 
be planned at least six months ahead. 

B. Building up Slack Season Trade. Special 
instruction should be given to sales departments 
and to traveling salesmen to urge customers to place 
orders for delivery during the slack season. Some 
firms threaten delayed delivery on goods at the 
height of the season. Special advertising stimu- 
lates trade in the slack season. Many firms offer 
especially low prices, grant special discounts, make 
special cheap lines, or even do business without 
a profit simply to keep their organization together 
and to supply work for their forces. 

C. Keeping a Stock Department and Making 
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to Stock as Liberally as Possible in the Slack Sea- 
son. This method keeps many firms busy. It is 
more difficult in industries where goods are perish- 
able or where style is an important factor as in 
garment making and shoe making, but even here 
there are conspicuous examples of its success. 
Other manufacturers deliberately follow a con- 
servative style policy, or concentrate the making of 
staple styles in the slack season. The making of 
goods to stock requires the tying-up of a certain 
amount of capital, but many employers feel this 
to be balanced by the gain in contentment among 
the workers and the increase of efficiency and team 
spirit in the organization. They have the further 
advantage of being able to supply goods immedi- 
ately on order. 

D. ‘Going After” Steady rather than Specu- 
lative Business. Well organized business with a 
steady demand and a regular and sure profit can 
afford to dispense with the irregular and unreliable 
gains of a speculative business which oftens involves 
disorganization and irregularity of production. 

E. Careful Study of Market Conditions and 
Adjustment of the Business to Take Advantage of 
Them. A broad market provides more regular 
business than a narrow one. Foreign trade sup- 
plements domestic trade and orders often arrive 
from southern and far-western markets when the 
eastern market is slack. A diversity of customers 
will usually provide a more regular demand than 
concentration on one or two large buyers. The 
retail trade will often take a manufacturer’s goods 
just when the wholesale season has stopped. In 
the shoe industry the ownership of chains of retail 
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stores has enabled some manufacturers to regu- 
larize their business considerably, and a garment 
manufacturer who owns his own retail store is able 
to stock that just as soon as his wholesale orders 
run slack. 

F. Developing New Lines and Complementary 
Industries. A diversity of products will often help 
to regularize a business. Many manufacturers 
study their plant, the nature of their material, and 
the character of the market to see whether they can- 
not add new lines to supplement those they have 
and fill in business in the slack seasons. One shoe 
manufacturer, for example, adds rubber sheeting, 
rubber heels, tennis shoes, rubber cloth, and rubber 
tires, and achieves a fairly regular business. 

G. Overcoming Weather Conditions. The 
brick-making industry has been made a regular 
twelve months’ industry instead of a seasonal six 
months’ industry by the introduction of artificial 
drying. Special refrigerating, heating, or moisten- 
ing apparatus proves effective in other industries. 
Even in the building trade the amount of winter 
work can be increased by provision for covering 
or enclosing and heating work under construction. 
(3) Coéperation with Other Employers. <A num- 

ber of trade abuses have been allowed to develop 
which lead to unemployment. Many of these could 
be abolished by collective action of employers. Em- 
ployers should codéperate to: 

A. Prevent Development of Plant and Machin- 
ery far beyond Normal Demand. An installation 
of equipment the capacity of which is far in excess 
of orders normally to be expected is not only a fi- 
nancial burden but it is a continual inducement 

A) 
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toward rush orders and irregular operation. In 
some industries this unhealthy tendency is coun- 
teracted by the distribution of excessive orders 
among other firms whose business is slack. 

B. Prevent Disorganization of Production Due 
to Cut-Throat Competition. Agreements might 
in some cases be made to restrict extreme styles 
and other excessively competitive factors which 
serve to disorganize production. 

C. Prevent Separate Reserve of Labor for Each 
Plant. Agreements among employers in the same 
industry to take their labor from a central source 
and to allow their reserve workers and extras to 
fill in their spare time with other firms would do 
much to regularize employment. Where this has 
been done, as in some employment bureaus operated 
by associations of manufacturers, the men have been 
directed without delay from one employer to an- 
other and get fairly regular employment. This 
method is to be especially recommended for the 
building trades where the labor market is usually 
completely disorganized and attracts the floating 
surplus of the district. The best central depot 
of this kind is of course, the public labor exchange. 


APPENDIX IX 
UNEMPLOYMENT INSURANCE? 


Mr. I. G. Gibbon in his book Unemployment 
Insurance sets forth the following conclusions: 

I. It is necessary that provision should be made 
against unemployment. 

2. It is preferable that the provision against un- 
employment should be made through insurance. 

3. It is advisable that the community should 
financially assist the making of provision against 
unemployment. 

4. The assistance to be granted to insurance 
against unemployment should be so given as genuinely 
to encourage self-help. The amount provided as as- 
sistance should not be more than the provision made 
by the work people themselves. 

5. It seems desirable that part of the assistance 
given by the community should be paid by the cen- 
tral authority and part by the local authorities, the 
larger proportion being paid by the former. 

6. The scheme of assistance should be under the 
supervision of a committee which should contain 
representatives of the governmental authorities, of 
any other class, employers for instance, granting 
assistance, and also of the persons assisted. 


Unemployment Insurance, I. G. Gibbon, London, King, 
IQII. 
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7. On the whole, it does not seem expedient that 
insurance against unemployment should be made 
compulsory. 

8. In any scheme of assisted insurance against 
unemployment, the fullest use should be made of 
voluntary associations. Preference should be given to 
insurance effected through such associations. 

9. It is advisable that, side by side with the 
encouragement of insurance effected through volun- 
tary associations, a scheme should be established, 
maintained, and assisted by the community in which 
persons who are not members of voluntary associ- 
ations which provide insurance against unemploy- 
ment should be able to be insured. 

10. In a provided scheme, the rates of premium 
should vary according to the risks of unemployment 
in the trade to which the insured member belongs. 

11. It does not seem expedient to require compul- 
sory contributions from employers, at least when the 
insurance is voluntary. 

12. Subsidy should be paid in proportion to 
benefit. 

13. It is advisable to provide that different 
rates of subsidy may be given to different classes of 
workmen, or for different kinds of unemployment, or 
in respect of different forms of provision. 

14. The rates of assistance should be fixed by. the 
committee of management, subject to limits which 
should be set out in the law, and to the approval of 
the central authority. 

15. It is desirable that any scheme of assistance 
to insurance against unemployment should be worked 
in close connection with an efficient system of labor 
exchanges. 
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16. Preference should be given, so far as possible, 
to insured persons in work found through public 
labor exchanges or through other public institutions, 
always strictly subject to the suitability of the person 
for the work given to him. 

17. Insurance against unemployment is prac- 
ticable for large numbers of workmen not now insured, 
including large numbers of unskilled workmen. 

18. The total amount received in unemployment 
pay should be considerably less than the usual wage. 

19. Subsidy should be paid in respect of unemploy- 
ment occurring at any time in the year. 

20. Subsidy should not be paid in respect of the 
first few days of unemployment. 

21. A limit should be fixed to the daily amount of 
subsidy which may be received by any one person and 
also to the time for which subsidy may be received. 

22. Provision should be made that, in proportion 
as a member exhausts the limit of subsidy, so he must 
contribute for a longer period before he again becomes 
entitled to subsidy, or as an alternative restriction, 
that the period during which he may receive subsidy 
in the next year shall be shorter. 

23. The rate of subsidy should not vary according 
to the persons dependent on the recipients. 


INDEX 


Agencies, see general labor, 
domestic service, philan- 
thropic, professional, private, 
public, etc. 

Alabama, emigration laws, 357; 
peonage law, 378; federal 
decisions, 379 

Aliens, on public works, 143; 
discrimination in occupa- 
tions, 144, 387, 486. Seeim- 
migration and immigrants 


American Association for 
Labor Legislation, 297 
Andrews, John B., regulariza- 


tion of industry, 504 

Apprenticeship, see vocational 
training 

Arizona, regulation of private 
agencies, 357; fee splitting, 
366 

Arkansas, peonage in, 378, 379, 
382 

Atwood agencies, 163 


Boston, regulation of number 
of ae agencies by police 
board, 332; appropriation to 
uel reo 374; labor 
agents of, and peonage, 378; 
municipal regulation of pri- 
vate agencies, 385; municipal 
lodging-house, 412 

Brooklyn, sewing-room of Bu- 
reau of Charities, 394, 395; 
municipal lodging, 416, 417 

Brown, E. A., 407, 418 

Buffalo, lack of enforcement of 
provisions regulating private 
agencies, 375; War Relief 
Committee, 271, 394, 395 


Bureau of Industry and Immi- 
gration (New York), Report 
on camps, 134, 155 

Businessinstitutesand colleges, 
266 

Butte, employment of aliens, 


350, 388 


California, hop riots in, 15; 
Commission of Immigration 
and Housing, 154, 383, 471; 
civil service laws, 349; regu- 
lation of private agencies, 
356; refunds of fees, 362; fee 
splitting, 366; provision 
against fraud, 368; fund for 
enforcement, 373; responsi- 
bility for enforcement, 374; 
unemployment insurance 
and seasonal workers, 471 

Camps, see labor camps 

Canneries, children in, 95 

Cattle boats, 174 

Charity Organization Society 
(New York), 286 

Chicago, census of unemployed 
by city bureau, 341; muni- 
cipal lodging-house, 406; 
municipal grocery store, 426; 
the Mayor’s commission on 


unemployment, 426, 437; 
municipal market com- 
mission, 437; recommenda- 


tion for study of unemploy- 
ment insurance, 471 
Children, effect of unemploy- 
ment upon, 30; and labor 
market, 58; number in indus- 
try, 60; wages of, 63; hours, 
66; opportunity for advance- 
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Children— Continued 
ment, 67; displacement of 
adults, 69; equipment for 
work, 70; training, 70; guid- 
ance into trades, 73; methods 
of finding work, 76; inter- 
mittent employment, 77; 
industrial training, 85; Gary 
schools, 91; immigrant, 94, 
115; and padrone system, 
96; andemployment bureaus, 
106; summary of conditions, 
109; immigrant and law- 
breaking, 145; as nurse girls, 
256 

Churches, invasion by I. W. W., 
14; and unemployment, 277; 
principles of relief, 282-284; 
and sewing-rooms, 397; and 
relief programs, 492 

Civic agencies, 271 

Cleveland, state-city exchange 
in, 336, 337, 338 

College agencies, 257 

Colonies, see labor camps 

Colonization, recommendation 
for establishment of a 
federal bureau, 489, 501 

Colorado, state employment 
bureau, 322, 324, 331; civil 
service law, 349; regulation 
of private agencies, 356; of 
placement fees, 361; refund 
of fees, 363; provision against 


fraud, 368 
Commission on Industrial 
Relations, statistics and 


methods, 24; recommenda- 
tion for Federal system of 
employment exchanges, 312; 
general recommendations, 
441; failure to formulate pro- 
gram, 488; methods of, 494 

Committee for Immigrants in 
America, 297 

Committee of Fifty (New York 
City), 414 

Conference on Unemployment 
among Women, work of, 13, 
270, 394 
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Connecticut, state employment 
bureau, 322, 324; civil ser- 
vice law, 349; regulation of 
private agencies, 356, 358; of 
placement fees, 361; refund 
of fees, 363; peonage, 382 

Corporation schools and voca- 
tional training, 83 

Council of Jewish Women, 276 

Council of Social Agencies 
(Cincinnati), 287; (Seattle), 


424 


Dayton, employment of aliens, 
350 

Delaware and regulation of 
private agencies, 357 

Denmark, unemployment in- 
surance in, 451-453; em- 
ployment bureaus, 464 

Denver, city bureau, 
municipal 
aig en eS 

Des Moines, municipal farm, 
401 

Detroit, employment of aliens, 
350, 388 

Division of Information, es- 
tablishment, 115, 153; work 
of, 300; recommendation for 
extension of, 500 

Domestic service agencies, asa 
remedy for unemployment, 
54; and immigration, 96; 
and intelligence offices, 194; 
descriptions, 195; lodging- 
houses, 203, 223; fees, 208; 
control of wages, 213; social 
effects of agencies, 215; 
treatment of domestic ser- 
vants, 216; references and, 
218; conditions in, 221; 
effect upon homes, 232; 
summary of conditions, 234 

Duluth, rock pile in, 400 


‘ 340; 
lodging - house, 


Education, of children for in- 
dustry, 70; industrial train- 
ing, 86; Gary schools, 91 


Index 


Emergency Aid Committee of 
Philadelphia, 271 
Employables, definition of, 27; 
classification needed in re- 
lief measures, 403; the 
charge of industry, 486 
Employers’ Associations as 
labor agencies, 240 
Employment agencies, for 
children, 106; duplication 
and waste in labor market, 


149; regulations, 154; gen- 
eral labor agencies, 157; 
transient, 166; fees, 167; 


division of fees with con- 
tractors and others, 171; 
shipping agencies, 173, 280; 
intelligenceofficesand domes- 
tic service, 194, 236; trade 
unions, 237; employers, 240; 
teachers, 245; nurses, 254; 
theatrical, 257; mercantile, 
262; philanthropic and civic, 
271; public, 299 


Farm labor, fallacy as a solu- 
tion, 4; laborers, 132; agen- 
cies, 162, 172; Jewish Agri- 
cultural Society, 275; and 
Division of Information, 300; 
and agricultural depart- 
ments, 487; recommenda- 
tion for farm labor bureaus, 
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Federation of Churches, New 
York City, work of, 281; 
program, 492 

Florida, emigration laws, 357; 
peonage law, 377, 378 

France, unemployment insur- 
ance in, 447, 449; employ- 
ment bureaus, 464, 468 


General labor, conditions, 16; 


agencies, 157, 169; fees, 
164; contracts, 164; mis- 
representations, 170; divi- 


sion of fees, 171; lumbermen, 
172; sailors, 173; conditions 
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on cattle ships, 174; and 
padrone, 184 

Georgia, emigration laws, 357; 
peonage statutes, 378 

Germany, unemployment in- 
surance in, 453; Herbergen, 
405, 468; labor bureaus, 
465-467 

Ghent system of insurance, 
origin of, 445; extension of, 
447; principles of, 453, 476; 
analysis of, 454 

Gibbon, I. G., unemployment 
insurance, 474 

Gompers, Samuel, department 
of migratory labor, 240 

Great Britain, Unemployed 
Workmen Act, 455; Na- 
tional Insurance Act, 456 


Handicapped, work for, 285; 
in New York, 289; responsi- 
bility for placement of, 498 

Henry Street Settlement, 102 

Holland, unemployment in- 
surance in, 453 

Home-work among women, 40 

Housing, in New York City, 7, 
12; labor camps, 130 


Idaho, regulation of private 
agencies, 356; refunds, 362 

Illinois, state employment 
bureau, 318, 324, 332; civil 
service law, 349; regulation 
of private agencies, 356; 
registration fee, 362; refund 
of fees, 363, 364; provision 
against fraud, 368; appro- 
priation for enforcement, 
373; responsibility for en- 
forcement, 374 

Immigrant Guide and Trans- 
fer, 276 

Immigrants, experiences of, 
116; displacement of Ameri- 
cans, 122; over-stimulation 
of industry, 125; money 
making, 127; standard of 
living, 128, 130; description 
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Immigrants—Continued 
of camps for, 130, 138; legal 
discrimination in work of, 
142; and law-breaking, 144; 
and workmen's compensa- 
tion, 145; and saloon agen- 
cies, 161; working conditions 
in South, 170; and padrone 
system, 184; and intelligence 
offices, 194; homes for, 274; 
Federal employment bureau 
for, 300; and public works, 
see aliens; and civil service, 
see aliens; and peonage laws, 
377, 382; and unemploy- 
ment instirance, 482, 508; 
vocational guidance of, 501 

Immigration, as explanation of 
unemployment, 5; education 
of immigrant children, 94; 
of adults, 97; and unemploy- 
ment, III; and industry, 
112; marketing immigrant 
labor, 114, 116; restriction of, 
120, 129; domestic policy, 
120; birds of passage, 126; 
use of immigrant stations 
for housing unemployed, 
442 . 

Immorality, see social evil 

Indiana, regulation of private 
agencies, 356, 358; place- 
ment fees, 361; provision 
against fraud, 371; fund for 
enforcement, 373; effective- 
ness, 376 

Industrial Relations Commis- 
sion. See Commission on 
Industrial Relations 

Industrial Schools, 85; con- 
tinuation schools, 88; part 
time, 90; Gary schools, 91; 
and employment, 347. See 
also vocational training 

Industrial Workers of World, 
church invasion in New 
York, 14; hop riots in Cali- 
fornia, 15; and immigration, 
III 

Industry, regulation of, 404, 


Index 


502, 504; data concerning, 
49: 

Intelligence offices. See domes- 
tic service 


Iowa, regulation of private 
agencies, 356; registration 
fee, 361; refund of fees, 
363 


Italian Immigration Society, 
273 


Jackson, Cyril, unemployment 
insurance and trade unions, 
480 

Jewish Agricultural Society, 
274 


Kansas, state employment 
bureau, 323; regulation of 
private agencies, 356; re- 
fund of fees, 362 

Kansas City, city employment 
bureau, 342; relief work in, 
401; Helping Hand In- 
stitute, 342, 418 

Kentucky, state employment 
bureau, 323; licensing of 
private agencies, 356 

Keokuk, regulation of private 
agencies, 386 


Labor camps, description of, 
130, 138; in New York, 134; 
regulation of, 383 

Labor market, organization, 
146; decentralization of, 149; 
function of, 487; study of, 
496; essentials to organiza- 
tion of, 500 

Lodgings, inemployment agen- 
cies, 163; for seamen, 180, 
280; in intelligence offices, 
203, 223; and relief measures, 
399, 423 

Los Angeles, cost of placement 
by city employment bureau, 
342; public work, 402 

Louisiana, regulation of pri- 
vate agencies, 356; refunds, 
362; peonage statutes, 378 
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Lowell, regulation of private 
agencies, 387 


Maine, regulation of private 
agencies, 356, 358; refund 
of fees, 363, 364; provision 
against fraud, 372; peonage 
law, 377 

Marquette, 
342 

Massachusetts, state employ- 
ment bureau, 319, 323, 324, 
325, 326, 328, 332; civil 
service law, 349; state law 
regulating private agencies, 
356, 358; registration fees, 
361; refunds, 362; enforce- 
ment by licensing board, 
376 

Mercantile 
stenographers 
writers, 263; 
offices, 264 

Michigan, state employment 
bureau, 322; law regulating 
private agencies, 356; regis- 
tration fee, 362; refund of 
fees, 363; provision against 
fraud, 368 

Milwaukee, state-city exchange 
in, 336, 337, 339; civil ser- 
vice employment, 349; relief 
measures in, 434, 435, 436 

Minneapolis, regulation of pri- 
vate agencies, 386 

Minnesota, state employment 
bureau, 323, 324, 326, 327; 
regulation of private agen- 
cies, 356; refund of fees, 
362; fee splitting, 366; 
peonage statutes, 378 

Missions and emergency shel- 
ter, 418 

Mississippi, emigration laws, 
357; peonage statutes, 379 

Missouri, state employment 
bureau, 323, 332; law regu- 
lating private agencies, 356; 
registration fees, 361; refund 
of fees, 363; protection of 


city bureau in, 


agencies, 262; 
and type- 
typewriter 
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women, 369; fund for en- 
forcement, 373 

Montana, licensing of private 
agencies, 356 

Municipal Lodging Houses, 
New York City, 3, 5; occu- 
pations of residents, 79; and 
women, 224, 407; and em- 
ployment bureaus, 340; as 
employment bureaus, 345; 
scarcity and equipment of, 
406 

National Employment Ex- 
change, 295 . 

Nebraska, state employment 

bureau, 323; regulation of 

private agencies, 357 

Negroes’ Agencies, domestic 

service agencies, 202; social 

evil, etc., 227, 230 

Nevada, regulation of private 

agencies, 357; fee splitting, 

306; provision against fraud, 

368 

New Hampshire, regulation of 

private agencies, 356, 358; 

refund of fees, 362; fee 

splitting, 366 

New Jersey, civil service law, 
349; regulation of private 
agencies, 356, 358; of place- 
ment fees, 361; refunds, 362, 
364; fee splitting, 366; pro- 
tection of women, 369-370; 
Immigration Commission, 
370, 375; provision against 
fraud, 372; lack of enforce- 
ment, 375 

New Mexico, peonage statutes, 
379; Federal decision, 380 

New Orleans, civil service em- 
ployment in, 350 

Newspapers, see advertising; 
safeguarding advertisements, 
268, 501 

New York, state employment 
bureau, 318, 323, 325, 329, 
330, 332, 333, civil service 
law, 348; regulation of pri- 
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vate agencies, 356, 358; 
scope of regulation, 359; 
reports, 359, 360; placement 
fees, 361; refunds, 362, 364; 
fee splitting, 366; provision 
against fraud, 368, 372; 
responsibility for enforce- 
ment, 374; Commission of 
Immigration, 375 

New York City, municipal 
lodging-house, 3, 5, 346, 413; 
municipal employment bu- 
reau, 335, 343; appropriation 
for enforcement of regulation 
of private agencies, 374, 
376; labor agents in, and 
peonage, 383; Vacation War 
Relief Work Committee, 394, 
395, 397; relief work in, 401; 
the Mayor’s Committee on 
Unemployment, 436 

Norfolk, law creating municipal 
employment bureau, 344, 


345 ; 3 ; 

North Carolina, emigration 
laws, 357 

North Dakota, peonage stat- 
utes, 379 

Norway, unemployment in- 
surance in, 449-451 

Nurses’ agencies, 354; intelli- 
gence offices, 256 


Oakland, municipal woodyard 


in, 399 , 

Obio, Industrial Commission, 
155; state employment bu- 
Teau, 321, 323, 324, 325, 330; 
civil service law, 349; law 
regulating private agencies, 
356; refund of fees, 363 

Shee state employment 
bureau, 322; law regulating 
private agencies, 356; re- 
fund of fees, 363; peonage, 
382 


Padrone, system for children, 


96; and New York labor 
camps, 135; description of, 
184; remedy for, 192; recom- 
mendation for elimination of, 
Ol 

Paneer regulation of 
private agencies, 356, 358; 
scope of regulation, 359; 
placement fees, 361; regis- 
tration fees, 362; refund of 
fees, 363, 364; fee splitting, 
provision against fraud, 
368 

Peonage, description of, 188; 
findings of Commission on 
Immigration, 191; and immi- 
grant labor, 377; statutes 
and laws dealing with, 377; 
and employment agencies, 


382 

Philadelphia, Emergency Aid 
Committee, 271, 394; en- 
forcement of regulation of 
private agencies, 374; em- 
ployment of aliens, 387 

Philanthropic agencies, 271; 
proper function of, 486, 


498 

Portland, city bureau in, 339; 
regulation of private agen- 
cies in, 343; employment of 
aliens, 388; the Gypsy Smith 
Tabernacle, 423 

Private Employment Agen- 
cies, fees, 11; state regulation 
of, 354; minimum standards, 
358; municipal regulation 
of, 383; Federal regulation, 
388; recommendation for 
Federal - state regulation, 
501 

Providence, regulation of pri- 
vate agencies, 386 

Public Agencies, conditions of, 
154; use of, 244; description, 
299; Federal, 300; Federal 
bills, 304; MacDonald bill, 
305; state agencies, 314; 
municipal agencies, 335; 
civil service, 348; recom- 
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mendations concerning, 488, 
498 


Regulations, chaotic, 153; rec- 
ommendations for, 500; see 
also private agencies 

Religious Citizenship League, 
270 

Rhode Island, state employ- 
ment bureau, 322, 323 

Richmond, law creating muni- 
cipal employment bureau, 
344, 345 rate 
obins, Raymond, description 
of labor camps, 130 

Ross, E. A., and occupations of 
immigrants, 123, 125; and 
standards of living, 128 


Sailors, see general labor 

St. Louis, relief work, 400 

St. Paul, regulation of private 
agencies, 386 

Saloons, housing facilities, 8, 
414; as general labor agen- 
cies, 160; for seamen, 179; 
and the furnishing of em- 
ployment, 501 

Salvation Army, 279 

San Diego, municipal farm, 
425 : 

Seamen, agencies, 173, 380; 
Federal regulation of em- 
ployment of, 389 

Seattle, city | employment 
bureau, 342; cost of place- 
ment, 342; the, Hotel 
Liberty, 424 

Sewing-Rooms, agencies fur- 
nishing work by, 271; as 
emergency measures, 394, 


493 

Skilled labor agencies, classi- 
fication, 236; trade unions, 
237; employers associations, 
240; see also professional 
agencies 

Social Evil, and unemploy- 
ment, 56; and intelligence 
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offices, 225-233; regulation 
of agencies to prevent, 369 

South Carolina, emigration 
laws, 357; peonage statutes, 
379 

Spokane municipal bureau, 343 

Statistics, on unemployment, 
19; census returns, 20; Fed- 
eral bureau of labor, 20; 
geological survey, 20; Wain- 
wright Commission (New 
York), 21; New York State 
Department of Labor, 21; 
New York City, 23, 32; and 
women’s unemployment, 36; 
immigrants in industry, 112; 
on public agencies, see public 
agencies; on regulation, see 
regulation; need of, on un- 
employment, 494 

Strikes, immigrants as strike- 
breakers, 141; and employ- 
ment agencies, 166; and 
public offices, 333; notice of, 
by private agencies, 372 

Summary, of general condi- 
tions, 32; women and un- 
employment, 57; children, 
109; immigration, 147; 
general labor agencies, I9I; 
of conditions in intelligence 
offices, 234; skilled labor 
agencies, 269; philanthropic 
and civic agencies, 298; gov- 
ernmental agencies, 352, 
353; regulation, 391; relief 
measures, 442; unemploy- 
ment insurance, 483 

Switzerland, employment bu- 
reaus in, 469 


Tacoma, municipal bureau, 
343; relief work in, 399 

Teachers’ agencies, 245; rec- 
ommendations for Federal 
Bureau of Education, 251, 
500; state bureaus in state 
education departments, 251, 
326; and colleges, 251; and 
regulation, 358, 359 
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Tennessee, licensing of private 
agencies, 356 

Texas and regulation of pri- 
vate agencies, 357 

Theatrical agencies, 257; meth- 
ods, 258; evasion of law in 
New York City by, 376 

Trade unions, women in, 48; 
and labor market, 156; 
agencies, 237; migratory 
labor agency, 240; and relief 
measures, 434-436; and un- 
employment insurance, 446, 
476, 478, 508 

Transportation, fundsand work 
trains, 156, 489 


Unemployables, classification, 
27; elimination of, in emer- 
gency measures 428; disposi- 
tion of, 498 

Utah, regulation of private 
agencies, 356; registration 
fees, 361; refunds, 362, 364; 
fee splitting, 366 

Utah City, relief work in, 402 


Vacation War Relief Work 
Committee (New York), 271, 
39 

Vounont and regulation of 
private agencies, 357 

Virginia, law regulating private 
agencies, 356; registration 
fee, 362 

Vocational guidance, principles, 
98; in various cities, 100; 
information concerning 
trades, 101; employment 
bureau, 106; Federal Com- 
mission on National Aid to 
Vocational Education, 108; 
conclusions, I09; study of 
agencies for, 496; of immi- 
grants, 501; program for, 506 

Vocational training, for chil- 
dren; 70, apprenticeship, 80; 
corporation schools, 83; 
state aid, 87; continuation 
schools, 88; part time, 90; 
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Gary School, 91, 347; and 
employment bureau, 106; 
Federal Commission, 108; 
for civil service, 350. See 


also vocational guidance 


Wages, for women, 42; of chil- 
dren, 63; minimum for im- 
migrants, 148; and _ intel- 
ligence offices, 205 

War, effect on unemployment, 
131 

Washington, municipal agen- 
cies in, 341; regulation of 
private agencies, 357; law 
prohibiting fees, 360; pro- 
vision against fraud, 368 

Washington, D. C., regulation 
of private agencies, 384; 
municipal lodging-house, 407 

Webb, Sidney, conditions in 
England, 31 

West Virginia state employ- 
ment bureau, 323 

Wisconsin, state employment 
bureatt, 322, 323, 324, 325, 
329, 233; civil service law, 
349; law regulating private 
agencies, 356; reports, 359, 
360; registration fees, 361; 
refunds, 362; fee splitting, 366 

Woman’s Club, Chicago, 271 


Women, general conditions, 
13; public meetings, 34; 
conditions among wage 


earning, 37; seasonal work 
among, 39; and home work, 
40; standard of wages, 42; ef- 
ficiency, 44; home-work, 46; 
trade organization among, 
48; early conditions among, 
51; social effects of unem- 
ployment among, 55; and 
municipal lodging-houses, 
55; and social evil, 56; oppor- 
tunities for advancement, 
68; immigrant, 96; and 
philanthropic organizations, 
273; agencies for wayward 
girls, 289; and state agencies, 
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Woman—Continued Young Men’s Christian Asso- 
334; agencies and protective | ciation, 296 
legislation, 369-370; and un- } Young Women’s Christian As- 
employment insurance, 509 | sociation, 294 
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Honest Business 


Right Conduct for Organizations of 
Capital and of Labour 


Sy Amos Kidder Fiske, A.M. 


Author of ‘‘The Modern Bank,” etc. 
V2 $425 


The author, who, as editor of the 


leading business journal of the country, 


has had wide experience with business 
problems, presents a clear statement of 
essential conditions underlying business 
organizations. 

He gives a clear explanation of the 
nature of business, the use of money 
and credit, the meaning of wages, profits, 
and prices, the proper basis for the 


division of the fruits of labor, etc. 


G. P. Putnam’s Sons 
New York London 


PROFESSOR RAYMOND'S WORKS 


Pictures in Verse. With 20 illustrations by Maud Stumm. 


Square 8vo, in ornamental cloth covers ‘ $ .75 

“Little love poems of a light and airy character, describing pretty rustic scenes, 

or domestic interiors, . . . As charming for its illustrations as for its reading 
matter.’’—Detroit Free Press. ’ 

“Simple songs of human every-day experience . . . with a twinkle of homely 
humor and a wholesome reflection of domestic cheer. We like his optimistic senti- 
ments, and unspoiled spirit of boyishness when he strikes the chord of love. It is 
all very true and good.’’—The Independent. 


The Mountains about Williamstown. Withan introduction 
by M. M. Miller, and 35 full-page illustrations from 
original photographs; oblong shape, cloth, gilt edges. 
Net $2.00 postpaid 

“The beauty of these photographs from so many points of vantage would of itself 
suffice to show the fidelity and affection with which Professor Raymond pursued the 
theme of his admirably constructed poems. The introduction by his pupil, friend, 


and associate is an exhaustive study. No better or more thorough review could be 
written of the book, or more clearly point out the directness and power of Professor 


Raymond's work. . . . Among his many books none justifies more brilliantly 
the correctness and charm of his rhetorical instruction, or his facility in exemplifying 
what he commends.’’—Hartford (Conn.) Courant. 


“The poems all show Dr. Raymond’s perfect art of expression, his deep and relig- 
ious love of nature, and his profound reverence for the landscape he celebrates. 
Every New Englander will appreciate the volume, and Williams College men can 
ill afford not to possess it.’’—Portland (Me.) Evening Express. 

“They show a keen ear for rhythm, felicity of phrase, exquisite taste, a polished 
style, and often exalted feeling. Mr. Raymond’s students . . . and those who 
have read his book upon the principles that underlie art, poetry, and music will be 
interested in this clothing, in concrete form, of his poetic theories. aie fa 
Miller makes in his Introduction a long and lucid discussion of these.’’-—New York 
Times. 

“The men of Williams College especially owe him a debt of gratitude that can 
never be paid.’’—Troy (N. Y.) Record. 

“The many full-page illustrations give lovely vistas of the Berkshires and of 
the stream-silvered valleys they guard. Sometimes philosophic, sometimes purely 
imaginative, through all the verse runs a high patriotism and a love of beauty and 
humanity which uplifts and strengthens.’’—Boston Transcript. 

“Verse that often suggests Bryant in its simplicity and dignity. That is surely a 
sound model for nature poetry. Large and finely produced photographs bring the 
mountains vividly before the reader. This is not a book to read in the subway; but 
lying on the sunny side of a stony wall when the leaves are bursting in spring, it 
will surely appeal.’’—Brooklyn Eagle. 


Modern Fishers of Men. 12mo, cloth, gilt top . $1.00 


“This delightful novel is written with charming insight. Therare gift of'character 
delineation the author can claim in full. . . . Shrewd comments upon life and 
character add spice to the pages. ’’—Nashville Tennessean. 

“‘Deals with love and religion in a small country town, and under the facile pen 
and keen humor of the author, the various situations . . . are made the most of 
. . . true to the life.’’—Boston Globe. 

“Such a spicy, racy, more-truth-than-fiction work has not been placed in our 


hands for a long time.’’—Chicago Evening Journal. 
“A captivating story, fartooshort . . . just as fresh and absorbing as when the 
author laid down his pen . . . that was before typewriters.’’—Denver Republican. 
“Essentially humorous, with an undercurrent of satire . . . . also subtle char- 


acter delineation, which will appeal strongly to those who have the perceptive facul- 
ties highly developed.’’—San Francisco Bulletin. 


(Shae book is delightful . . . . in several ways very remarkable.’’—Boston 
imes. 

‘“‘A distinct surprise lies in this little story . . . . of 1879 . . . . sostrongly 
Goss it partake of the outlook and aim of the new church of to-day.’’—Washingion 
tar 

“In ‘Modern Fishers of Men,'! one sees that the Men and Religion Forward 
Movement existed before it began.""—The Watchman, Boston. 


“Pleasant reading for those whom sad experience has led to doubt the possibility 
of a real community uplift with lasting qualities. The story is brightened with a 


quiet but none the less hearty humor.’’—Cincinnati Times. ; 


G. P. PUTNAM’S SONS, New York and London, Publishers 


The Complete Works 
of Thomas Paine 


Political, Sociological, Religious, and Literary 


Edited by Moncure D. Conway 


With Introduction and Notes 


Popular Edition. 4 volumes, 12°, boxed, per set, $6.00 


The noble part that the author of The Age of Reason 
played in the struggle for American freedom is becoming 
more widely known. It is too late for good people to 
tell their children, as they did once, “that Paine was so . 
wicked that he could not be buried, so his bones were 
thrown in a box, which went from one place to another 
tll they came to a button manufacturer, and now Paine 
is traveling around the world in the form of buttons.”’ 
Paine was a patriot and he believed in God. It is time 
that a true knowledge of what he did and wrote should 
be circulated, and the edition of Mr. Conway is to 
accomplish this. 


G. P. Putnam’s Sons 
New York London 


PERSONALITY 


By F. B. JEVONS, Litt.D. 


Author of 


“The Idea of God,” ‘‘ Comparative 
Religions,” etc. 


12°. $1.00 net 


This work deals with the problem 
of personality, especially as raised by 
William James and M. Bergson. Ifa 
man imagines himself bound, in defer- 
ence to science or psychology, to deny 
the existence of personality, he commits 
himself to saying ‘‘ I do not exist.”’ If 
he shrinks from that absurdity, he must 
accept personality as a reality: a person 
is both a subject who knows others and 
an object of others’ knowledge. The 
bond, however, which holds persons, 
human and divine, together, cannot be 
merely intellectual: it must be emotional 
as well as intellectual—the bond of love. 


G. P. Putnam’s Sons 


New York London 
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